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PR i FAC E 



“The United Nations Charter represents man's most determined and 
promising effort to save liumanity from the scourge of war and to 
establish justice betweeii the nations.” 

— John Foster Dulles, Secretary of State ^ 

“The United nations . . . was a fraud in its inception, a hypocrite in 
its operation; but for tfie fact tliat it first reddened Korean mountains 
with sacred American blood, it would have been a farce in its demise.” 
— Donald Wilson, Past National Commander, American Legion ^ 


Perched on a bit of land carved out of the edge of Manhattan Island, 
overhanging the East lliv'er, stands the towering glass-and-steel slab of the 
central United Nations building. Its bold but marginal situation, in relation 
to its skyscraper-studded surroundings, is appropriately symbolic of its 
ecpially cramped position in the political world. It is a courageous structure 
reaching towards a more integrated world. At the same time, it is hemmed 
in by the older world of national interests and resistance to change. 

The United Nations is only one of many universal and regional organiza¬ 
tions that have sprung out of the soil of international relations in recent 
years and, by disturbing age-old traditions, have become the objects of 
intense controversy. This volume is written as an attempt to cut through 
the jungle of tangled issues that have entwined themselves around, and 
often obscured, the realities of these institutions. The authors’ basic objec¬ 
tive is to lay bare the significance of these organizations in relation to the total 
setting of international political, economic and social relations. The goal is 
to rci’eal them as they actually are — neither stronger nor weaker — and to 
analyze them not as self-contained and self-propelled entities but as a few 
among many channels through which governmental and nongovernmental 
interests operate. 

A work of this scope naturally rests on the contributions of a great many 
people to whom the authors wish to acknowledge their great debt of grati¬ 
tude. Wc are e.specially grateful to Mr. Raymond Dennett, Director of the 
World Peace Foundation, who, in collaboration with Professor Margaret 
Ball, of Wellesley College, and the present authors, planned a work that 
would, among other things, stress the continuing problems of international 
organizations and especially the fundamental unity, rather than uniqueness, 
of the League and UN experiences. Unfortunately, other commitments pre¬ 
vented Mr. Dennett and Professor Ball from continuing witli the project, 

1 Speech before the Subcommittee of the Senate Foreign Relations Committee on the 
United Nations Charter, Department of State Press Release No. 19, January 18, 1954. 

^ Speech delivered on March 21, 1953, quoted in Alexander Uhl, The Assault on the 
UN (Washington: Public Ailairs Institute, 1953), p. 7. 
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although both have been of great assistance. Mr. Dennett has read almost 
the entire manuscript and given us most valuable advice. Building on the 
original plan, the authors have also given greater attention to economic and 
social issues and the development of regional systems than has been usual 
in a book of this character. 

One of our greatest debts, which all humanity shares W'ith us, is owed to 
those courageous men of good will who hav'c dared to experiment in the 
direction of bolder cooperation among nations, to build stronger bridges 
joining governments and peoples. Robert Ct'cil, Woodrow Wilson, Albert 
Thomas and Fridtjof Nansen are among the members of this small band of 
peaceful revolutionaries. As for those who are now in the thick of the battle, 
we are deejily grateful to the many national and international officials who 
have been so generous with their time and counsel. To name them individ¬ 
ually would not only do an injustice to those wt' might neglect to mention 
but would risk embarrassing those w'c did cite by seeming to lay on their 
shoulders some of the burden of our own views. 

Within the academic family, we have unashamedly exploited every op¬ 
portunity to wring the last ounce of wisdom from many of our associates, 
among whom the following have been particularly helpful: Ralph Bunchc, 
Inis L. Claude, William Y. Flliott, Clyde Ivigleton, Rupc'it Emerson, 
William T. R. I’ox, Carl J. Friedrich, Leland Goodrich, Arthur N. Holcombe, 
Philip Jacob, Joseph E. Johnson, Gertrude Leighton, L. Larry Leonard, 
Gerard Mangone, Warren Manshel, Dayton McKean, David Mitrany, 
Leo Pasvolsky, Guy Pauker, William Reitzel, Benjamin Rivlin, John Roche, 
Herman Somers, Robert Strausz-Hupe, Richard Swift, Ralph Townley, 
Richard W. Van Wagenen, Nicholas Wahl and Anne Winslow. Like all 
authors, however, we hasten to shield these good people from the barbs of 
critical readers by pointing out that the errors of fact and judgment which 
may be found in these pages are entirely our own. 

It is also doubtful whether we could have carried this j)roject off without 
the generous financial assistance given us by the Garnegie Gorporation and 
the Harvard Foundatio\» for Advanced Study and Research. The editors and 
staff of the Houghton .Mifflin Company have been unfailingly patient and 
determinedly civil hi the face of our frailties. Our r(?search and secretarial 
assistants have been able and faithful partners who have made significant 
contributions in substance as well as fonn. Tliese include Robert Hirschfield, 
MacAlister Brown, Richard Rosecrance and Mrs. Ray Lincoln. Not the lea.st 
important is the debt we owe each other, for a work of this magnitude would 
have been difficult to manage single-handedly in the light of our other 
responsibilities. Then there are our wives, for whom the dedication of this 
work is grossly inadequate compensation for their constant and sympathetic 
understanding, encouragement and both research and editorial assistance. 
Finally, we thank our children — Danny, Libby, Holly, Debby and Mark — 
who suffered our preoccupation with only minor ancl restrained rebellions. 

Daniel S. Cheeveb 
H. Field Havu.and, Jb. 
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PART ONE 


Introduction 



Purposes, Principles and Problems 


As THIS BOOK went to press, the headlines of a single number of The New 
York Times reported the following world-wide activities of various interna¬ 
tional organizations: a meeting of the allies who fought for the UN in 
Korea to plan the forthcoming peace conference, a tribute by Vice-Pres¬ 
ident Richard Nixon to former President Harry Truman for deciding to 
initiate UN sanctions against North Korean aggression, an Indian query 
before the UN Committee on Information from Non-Self-Governing Terri¬ 
tories regarding the status of Puerto Rico, consideration by the Security 
Council of the possibility of debating the French Government’s difficulties 
in Morocco, the relation of the Trieste question to the North Atlantic Treaty 
Organization (NATO), the need for a more vigorous information program 
regarding NATO and UN treatment of Chinese prisoners in Korea. Ex¬ 
actly fifteen years earlier, in an equally stormy period of world history, the 
Times reported aggressive rumblings in Czechoslovakia and Japan, as well 
as a comforting prophecy by United States Secretary of Commerce Daniel 
Roper that war was “unlikely,” but never a word of the League of Nations 
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2 INTRODUCTION 

or any other international organization of that unhappy era on the eve of 
World War IL 

The difference between these two sets of headlines is one dramatic 
measure of the most important fact about today’s international agencies: 
that they are more ambitious, pervasive, influential and indispensable than 
ever before. Evc^ry major power, including the United States and the Soviet 
Union, finds it to its advantage to participate in many of these organiza¬ 
tions — not primarily for reasons of sc'iitiment but practical national inter¬ 
est. The stark truth is that no state, even the most powerful, is now capable 
of surviving on the strength of its own unaided resources. In some com¬ 
ments to the press on May 28, 1953, President Dwight D. Eisenhower 
argued that it was not only desirable, but downright essential that the 
United States cooperate with the UN. “No single free nation,” he said, 
“can live alone in the world. ... If you are going to try to develop a coali¬ 
tion , . . you have got to compromise.” ^ 

Nafion-Slate Sfill Paramount 

But it is important to take a broadeT look to see these agencies in the 
total setting of international relations. While recognizing that they have 
never been stronger, one must also recognize that they operate in a world 
in which the nation-state is still king — the most powerful unit of social 
organization, fortified by historical tradition and all the administrative and 
tc^chnological skills of our age. The international “community” is con¬ 
spicuous by its relative weakness. It lacks a common legislature, executive 
and judiciary comparable to those that are at once the symptoms and 
preservers of the relative integration of most national societies. Interna¬ 
tional relations are still uncomfortably like the state of “warre” which the 
philosopher Thomas Hobbes described in the seventeenth century: 

. . . Kings, and Persons of Soveraigne authority, because of their Inde¬ 
pendency, are in contiiiuall jealousies, and in the state and posture of Gladi¬ 
ators; having their weapons pointing, and their eyes fixed on one another; 
that is, their Forts, Garrisons, and Guns, upon the Frontiers of their King- 
domes; and continuall Spyes upon their neighbours; which is a posture of 
War.2 

There are, of course, some scattered rays of international collaboration 
that have pierced this hostile climate. The moral goals advocated by some 
men of good will have established new standards of enlightenment. Some 
governments and peoples have reached across national boundaries to en¬ 
gage in cooperative ventures, such as the UN, that have somewhat strength¬ 
ened the embryonic sense of world community. A young American aviator, 
Captain Byron Dobbs, of Clio, Michigan, when questioned as to why he 
had endured intense torture during his captivity in North Korea rather than 

1 The New York Times, May 29, 1953, p. 4. 

^Leviathan (London: Dent, 1914), p. 65. 
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sign a confession, replied, “1 am normally not a religious man. . . . But I 
did feel that the UN would live or die on the basis of what happened on 
this peninsula. I felt that I should do my part.” “ Many men have come to 
recognize the increasing material interdependence of mankind. On the 
other hand, because of continuing human tensions, whose destructive 
potential has been fantastically magnified by the frightening technological 
progress of our day, never before have so few destroyed so many of their 
fellowmen and so much material wealth as in this bloodiest century of 
them all. 

In this context it becomes clear that international organizations are only 
one of many channels which states use to implement their national policies. 
They have been given almost no authority to legislate and must content 
themselves with recommendations. They have generally been discouraged 
from dealing directly with the man in the street, but have usually been 
compelled to speak through the screen of national governments. They have 
been fenced off from some of the most pressing problems of human affairs 
by the barrier of “domestic jurisdiction” and have received only small frac¬ 
tions of the sums spent by national governments. Finally, what they have 
accomplished, in spite of all these barriers, has stirred some hornets’ nests 
of national xenophobia and loosed a swarm of stinging denunciations by 
patriotic vigilantes. Mrs. Elise Johnston, testifying before a subcommittee 
of the United States Senate Committee on Foreign Relations in behalf of 
the National Society for Constitutional Security, vehemently opposed any 
strengthening of the UN Charter. 

Gentlemen, we refuse to be frightened by talk of atomic warfare. Our an¬ 
cestors ran the risk of roasting alive in tlieir c.abins with yelling Indians wait¬ 
ing outside to torture them. ... I still live by tlie maxim in my first-grade 
copybook, "The coward dies a thousand deaths; the brave man dies but 
once.” ... In 1776, if the slogan “Peace at any price” had been popular, this 
Nation would not have been founded. We are willing to fight as our ancestors 
fought, but not under a world flag for a composite pattern of Asiatic and 
African ideologies in which we will be a minority group. . . . ^ 


A Time for Thought 

The stakes are too great, however, to abandon hope of progress. If ever 
there were a time for sober, objective and factual analysis of the problems 
of international organization, that time has come. Among the factors which 
lend special urgency to this effort are the development of hydrogen bombs 
in both the United States and the Soviet Union, the use of military sanc¬ 
tions in Korea in the name of the UN and the provision in the UN Charter 
for a possible constitutional review conference in 1955. 

* The New York Times, September 6, 1953. 

* Hearings Before a Subcommittee of the Committee on Foreign Relations, United 
States Senate, Slst Congress, 2nd Session, on Resolutions Relative to Revision of the 
UN Charter (Washington: Government Printing Office, 1950), p. 569. 
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Moreover, certain aspects of international organization would seem to 
deserve greater emphasis than they have sometimes received in the past. 
Hence, a conscious effort has been made in this volume to avoid discussing 
international organizations in a virtual vacuum with little more than per¬ 
functory reference to outside economic and political forces. The aim here is 
rather to place the activities of these organizations in their proper dimen¬ 
sion with re.spect to the larger setting of international relations. To counter¬ 
balance some of the more traditional preoccupation with the constitutional 
facade, particular emphasis is also placed on informal interpretation and 
process. There is less stress on organization as such and more on what 
organizations actually do and on the shaping of those activities by national 
and other interests. 

Many books on international organization have been designed in tt?rms 
of the agencies discussed, such as the UN Economic and Social Council or 
World Health Organization, rather than functional areas, such as economic 
development or health, in which more than one agency usually participates. 
The present volume is organized both structurally and functionally. Part 
Two concentrates on the basic organization and authority of the League 
and UN, including some discussion of the forces that molded their origin 
and subsequent evolution. Part Three explores what has actually been 
done in all major political, economic and social fields through the inter- 
relatt^d actions of various agencies. It has also been customary to discuss 
the League first and the UN second, in chronological order. It has seemed 
more useful in this study to concentrate uiion parallel analysis. Hence the 
various aspects of the League and UN are considered side by side through 
all of Parts Two and Three. 

Regional organizations are relative newcomers to the international scene. 
But their increasing role in world affairs warrants giving them equal billing 
in Part Four. Finally, this work tries to go beyond the usual descriptive 
emphasis to some extended analysis of major persistent issues, particularly 
in Part Five, We have felt an obligation to present our own specific c'Onchi- 
sions on controversial questions wherever such conclusions seem justified. 
These are not presented as absolute or inevitable judgments handed down 
from Olympus, but solely as the best current evaluations of two among 
many observers in the field. 


Underlying QaesUons 

The overriding objective of this study is to appraise the past development 
of major international organizations, in terms of certain criteria discussed 
below, in order to help increase ge.neral understanding of that experience 
and improve the capacity of these bodies to meet the needs of mankind. 
The achievement of this end depends on the answers to a series of sub¬ 
sidiary questions which are the principal themes of this volume. To begin 
with, what have been the patterns of national and other interests that have 
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shaped the creation of these organizations? How comprehensive has the 
scope ot their jurisdic'tions hecn? How adequate have their functions heen 
(ranging from research through negotiation and decision-making to action)? 
Have their structures (memb(!rship, plenary assemblies, executive commit¬ 
tees, sub-bodies and staffs) been appropriate to their functional responsibili¬ 
ties? How satisfactory have their relationships been with international 
bodies, governments, nongovernmental organizations and individuals? 
What has been their actual impact? By asking these questions about each 
agency one can systematically compare them and judge their adequacy. 

Running through these fjuestions are certain persistent issues that should 
be kept in mind and arc dealt with in some detail in Part Five of this 
volume. For example, some deal with various economic and social matters. 
Does human nature set any rigid limits on the development of international 
organizations? What is the relation of technology to international agencies? 
What is the validity of the “functional” approach to international relations? 
What contributions can international organizations make to the building of 
a sense of community? What are the implications of the “full employment” 
philosophy and th(; “welfare state?” 

Then there are certain “political” and “military” issues. Is collective 
security possible? What are the requirements for an effective system of 
collective security? What is the validity of the concept of sovereignty? 
What problems are involved in the conflict between juridical equality and 
economic and political incijuality? What is the validity of the concept of 
“domestic jurisdiction?” Are “national interests” and “international inter¬ 
ests” necessarily antithetical? Arc power politics and democracy recon¬ 
cilable? What problems are involved in the relations between national gov¬ 
ernments and international agencies? How essential is it that members of 
international bodies observe democratic procedures domestically? How 
can the decisions of international organizations be more effectively imple¬ 
mented? Are regional and universal organizations mutually antagonistic? 
To what extent have international organizations developed “personalities” 
of their own? What are the relative merits of bilateral and multilateral 
diplomacy? What are and should be the character and role of international 
law? What is the feasibility of world government? 


Imperatives of Analysis 

All too frequently writers on social problems leap on polemical steeds 
and gallop off to tilt with beasts they never define, brandishing weapons 
they never explain. How often men call a thing “good” or “bad” without 
specifying their basic assumptions and criteria. The rest of this chapter, 
therefore, seeks to make clear to the reader some of the fundamental prem¬ 
ises on which this study is based. 
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Definition of "International Organization" 

First, It is useful to say what is meant by the term “international organ¬ 
ization.” In the briefest form possible, it can be defined as any cooperative 
arrangement instituted among states, usually by a basic agreement, to per¬ 
form some mutually advantageous functions implemented through periodic 
meetings and staff activities. In thinking about the role of such organiza¬ 
tions, it is important to avoid extremes. Some of the current realists are 
inclined to think that international agencies are quite passive instruments 
— meeting halls — that add nothing that would not take place without 
them. Many “idealists” tend to see them as independent creatures with 
wills and lives of their own. 

Supporting the “realist” or “instrumentalist” argument, one must recog¬ 
nize that such organizations usually do not hav'e the authority or the re¬ 
sources to rival the stronger national governments and hence are largely 
dominated by and dependent on the influence of the more powerful states. 
Thus, the term international organization seems preferable, at this stage, 
to international government. 

On the other hand, to say that nations act the same as they would if such 
agencies did not exist is patently false. An international organization, by 
its very nature, is the token and reflection of a commitment on the part of 
its member states to act differently from the way they would if it did not 
exist. Such an agency is not buildings or murals, but a process — an agreed 
way of working together toward certain common ends. This process is 
both the effect and cause of some degree of consensus among governments 
and peoples. Of course, there could and would be international coopera¬ 
tion without organization, but it would be of a different character — more 
like the Concert of Europe than the League or United Nations, more sus¬ 
ceptible to sheer balance-of-power maneuvers, involving less representative 
and regularized coordination of policies. 

By creating an organization, states involve themselves in a pattern of 
collaboration which leads them to meet periodically, contribute information 
and money, negotiate on common problems, make some compromises, give 
due consideration to the consequent recommendations, and, more often 
than not, comply with those recommendations. Further attributes that lend 
weight to such organizations arc their staffs, who come the closest to think¬ 
ing in terms of a common interest rather than any particular national in¬ 
terest; and their diplomatic and legal status, which allows them, among 
other things, to be represented in various deliberations that affect them and 
to sue before national and international courts. Finally, a few organizations 
have been granted authority in some fields to adopt, by less than unanim¬ 
ity, decisions that are binding on all members. This is true of some enforce¬ 
ment powers of the UN Security Council and the Organization of American 
States as well as certain regulatory functions of the European Coal and 
Steel Community (Schuman Plan). 

The ultimate evidence of the influence generated within these organiza- 
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tions is that every power, including the strongest, has had to modify its 
course as a result of pressures exerted through the deliberative process of 
such agencies, as the United States has felt compelled to do in connection 
with UN decisions on the Italian colonies, Indonesia and Korea.® It bears 
repeating, however, that the activities of an international organization are 
not the product of an organic personality nor, on the other hand, of any 
single state. They represent a collective body whose decisions result from 
an ever-shifting balance of influences weighted in favor of the stronger 
states. Those who say that international law is not law arc also prone to 
say that international organizations cannot be compared with national 
government. It would seem more accurate, however, to say that there is a 
whole spectrum of infinite gradations from the strongest to the weakest 
organization. All national and international institutions fall somewhere be¬ 
tween these extremes, and some of the less developed national governments, 
in Asia, Africa and Latin America, doubtless are more centrifugal than an 
international a{,3ncy such as the European Coal and Steel Community. 

Inteniational organizations have exerted direct influence upon the forces of 
world politics. ... It is difficult to . . . point to instances in which . . . tlie in¬ 
trinsic weight and prestige of an international body, apart from the power of 
its members or the other factors, has signiKeantly modified world politics. The 
important fact is that the organization has altered the configuration of world 
forces . . . tliese bodies liave been able to take collective action that expresses 
an international will greater than the composite will of the members.® 

''Human Nature" and Organization 

“You caiTt change human nature.^' How often this and similar sentiments 
have been used to pass judgment on international events. Every analysis 
of social issues stands or falls according to the soundness of its basic 
assumptions regarding the roots of man’s behavior. If, for example, men 
are inherently warlike, there is little hope for reeducation through the efforts 
of the UN Educational, Scientific and Cultural Organization (UNESCO). 
It is obviously beyond the scoi)e of this work, however, to attempt to trace 
the infinitely complex pattern of man’s nature." All that can be done here 
is to make explicit certain major assumptions that underlie this study. 

5 For commentary in support of tins statement by a distinguislied former United States 
delegate to the UN, see Benjamin V. Cohen, “The Impact of the United Nations on 
United States Foreign Policy,” International Organizalion^ Vol. 5, No. 2 (May 1951), 
pp. 274-281; a similar line of reasoning is explored with re.specl to the Soviet Union 
in Alexander W. Rudzinski, “The Influence of the United Nations on Soviet Policy,” 
International Organization, Vol. 5, No. 2 (May 1951), pp. 282-299. 

® Charles E. Rothwcll, “International Organization and World Politics,” International 
Organization, Vol. 3, No. 4 (November 1949), pp. 615, 617-618. 

A few of the outstanding works that pro^'ide most useful background are the fol¬ 
lowing: Hadley Cantril, ed., Tensions That Cause Wars (Urbana: Uni\ersity of Illinois 
Press, 1950); Otto Klineberg, Tensions Affecting International Understanding (New 
York; Social Science Research Council, 1950); Clyde Kluckhohn and H. A. Murray, 
eds.. Personality in Nature (New York: Knopf, 1949); Gardner Murphy, ed., Human 
Nature and Enduring Peace (Boston: Houghton Mifflin Company, for Reynal and 
Hitchcock, 1945); Talcott Parsons and Edward A. Shils, eds., Toward a General Theory 
of Action (Cambridge: Harvard University Press, 1951). 
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Fundamental to this analysis is the conclusion that the aggressive atti¬ 
tudes which produce various forms of social conflict, including wars, are 
not immutable. They can be modified and redirected.^ What is universally 
rather uniform is the ^*raw material^ of personality at birth: a mass ol 
untutored tendencies, movements, irnjiulses, more coinjdicated than those 
which we see in kittens, puppies, or young apes, but as blind and naive and, 
moreover, as plastic and modifiable. . . . ^ Subsequent development is 
guided chielly by th(' environment of family, friends, school, church and 
occupation. There is no universal mold into which all men are pressi'd, but 
rather a multitude of local "‘norms.” 

Fundamental Assumptions 

International organization, like national government, is the child, not of 
peace and prosperity, but of insecurity. Hence, the decision as to what 
ends and means should be iireseribed for international agc'ucies depcTids 
ultimately on one's diagnosis of the basic diseases tlmse organizations have 
been created to deal with: miliiaiy, political, economic and social inse¬ 
curity.^^ Immediately the tremendous complexity of the problem bc^cornes 
apparent. 

Peace is determined by biological, psychological, political, economic, social, 
cultural, ideological, meta])Iiysical, military, institutional, technological, and 
probably many other iactors, \v1k)sc effect is modified by any number of 
combinations be(\\(‘(Mi them and their position in time and space. . . . There 
is no certainty regarding cither the conditions of peac'C or the causes of war, 
and as a consequence there can be none regarding man’s ability to produce 

No single-cause theory — such as inborn aggression, economic inequality 
or class warfare — is adequate. Only by appreciating the multiplicity and 
interrelation of the causes of insecurity can one think realistically about the 
role of international organization. 

Military Threat. The principal threat to security that haunts most nations 
today and on which they spend the largest portion of their budgets is the 
danger of military attack. Moreover, the long-range historical trend, be¬ 
cause of the technological ren olution, has been in the direction of an ever- 
increasing potential to destroy. Fc'wer and fewer arc able to destroy more 
and more until thoughtful men everywhere are beginning to recognize that 

For an account of one f)f many experiments, see R. Lippitt and R. White, eds.. 
Child Behavior and Development (New York: McGraw-Hill, 1943), pp. 485-508. 

® Murphy, op. cit., p. 14. 

Among the many studies of the sources of international conflict, two that are par¬ 
ticularly useful arc: Quincy Wright, A Study of War, 2 Vols. (Ghicago: University of 
Chicago Press, 1942); Luther Lee Bernard, War and Its Causes (New York: Henry 
Holt, 1944). 

Wenier Levi, Fundamentals of World Organization (Minneapolis: University of 
Minnesota Pre.ss, 1950), pji. 45, 48. 



OUR PROGRESS TOWARD DESTRUCTION 


1 AN ARROW COUIO 

2 A CANNON BAU COUID 

3 AN ARTILURY SHEU 

KlU ONLY ONE 

KlU BUT A EEW 

COUID KlU DOZENS 




1 MOST OF THE VICTIMS WERE COMBATANTS | 




6 AND A BACTERIAl BOMB 

KlU HUNDREDS 

TENS Of THOUSANDS 

MAY KlU MIUIONS 




. ' A 












MOST OF 

THE VICTIMS ARE CIVILIANS 


J leadline Series, Foreign Policy Association 


the price of modern warfare is likely to be the annihilation of our civiliza¬ 
tion. 


War is no longer, as it once was, a rational instrument of foreign policy, the 
continuation of diplomacy by other means. In centuries past, resort to wars 
could he defended as a means to an end. . . . The total war of our age has 
fundamentally alU'red the traditional relationship between political means 
and militar\' means. Toda\' war has become an instrument of universal 
destruction, an instrument which destroN's the victor with the vanquished.^- 

Another aspect of this evolution is that the economic base required for 
superiority in modern warlart* has grown far b('vond the capabilities of all 
but a handful of nations. It is this factor, more than any other, which has 
shrunk the number of “great powc'rs” from five in 1815 (Britain, Russia, 
Austria, Prussia and France) to three in 19U) (United States, Britain and 
France) to two in 1953 (United States and the Soviet Union). Contrary to 

12 IIan.s J. Morgentliaii, “The Foreign Policy of tlie United States,” The Political 
Quarterly, Vol. 22, No. 1 (Janiuiry-March U)5l), p. 47. Also see Ih'riuird Brodie, od., 
The Absolute Weapon (New York: Harconrt, Brace, 1940); Vannevar Bush, Modern 
Artns and Free Men (New York: Simon and SchustcT, 1949); Robert T. OppenheiincT, 
“Atomic Weapons and American Policy,” Foreign Affairs, Vol. 31, No. 4 (July 1953). 
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10 INTRODUCTION 

the tradition of juridical equality in international law, there is no equality 
in material resources, military might and political influence. There are the 
“great powers” just mentioned, the "middle powers” (Western European 
states, Canada, Australia, Sweden, India, China, Argentina and Brazil) who 
range themselves along the center of the power spectrum, and the small 
powers” who fall in the lowest power range. 

Political Problems. Other basic sources of international tension are prob¬ 
lems of political motivation and organization. Nationalism and the nation- 
state are frequently singled out as the principal purveyors of dissension. 
Nationalism is not a uiiicjue phcmoinenou. It is one manifestation of the 
familiar “in-group” identijBcatioii, which is also expressed in other loyalties 
centering around lesser groups, such as the family. It is not static in inten¬ 
sity, but tends to rise or fall with fluctuations in internal and external 
insecurity. Nor is it static in the extent of community embraced, but, as 
demonstrated in United States experience, it can expand from Plymouth 
Plantation to Massachusetts to all of the forty-eight states. Hence, there 
is no reason why such group loyalty cannot extend to an even larger com¬ 
munity. It has b(?en a useful force in leading men to resolve conflicts of 
subordinate alHliations, to work together to solve common problems and 
to defend what seems just against external aggression. But to the extent 
that members of such national communities refuse to recognize any loyalty 
beyond their national boiiudaric's and make nationalism a barrier to inter¬ 
national cooperation, it has been a potent force for conflict. While nation¬ 
alism is an ob^^ious response to certain psychological needs, it has also 
been demonstrated that such (^motions can be directed into other channels 
more conducive to human welfare. 

Since the nation-state is such a powerful and persistent lAenomenon, 
some authors have recently devoted considerable effort to warning their 
fellowmen that it is foolish — indeed, dangerous — to expect nations to act 
on any basis other than their own national interest.^But to agree with this 
observation is not to deny the possibility of broad as well as narrow inter¬ 
pretations of national interest. The late Senator Arthur Vandenberg, for 
example, was able to convert his own concept of United States national 
interest from one of relative isolationism to one of substantial international 
cooperation. And the evolution of official United States policy has fol¬ 
lowed this same trend. 

Another controversial question is whether international organizations 
must be based on the assumption that the primary objective of every state 
is power. The usual corollary of such a statement is that there is and must 

Among many studies of nationalism, those that deserve particular attention include: 
John Cohen, Human Nature, War, and Society (London: Watts, 1946), pp. 150—151; 
Hans Kohn, The Idea of Nationalism (New York; Macmillan, 1945). 

For example, see Hans J. Morgenthaii, In Defense of the National Interest (New 
York: Knopf, 1952); for a symposium on this theme, .see “The National Interest — Alone 
or With Others,” The Annals of the American Academy of Political and Social Science^ 
Vol. 282 (July 1952). 
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be a different standard of morality for states than for individuals and that 
no state will allow moral scruples to interfere with its power drive. It 
would seem, however, that such a corollary may rate individual morality 
too high and state morality too low. One must also remember that there are 
as great differences among states on this score as there are among indi¬ 
viduals. No one can pretend that the United States or United Kingdom is 
as unscrupulously dishonest about its international obligations as were the 
German Nazis or Italian Fascists. At the same time, it has already been 
said that the absence of any strong world government leaves each state far 
more independent in its actions than is the case with the average individual 
in most national societies. 

The relation between power and other objectives, including the pursuit 
of moral values, is as complex and interrelated in national as in personal 
motivation. Most governments feel that, in the present world, they must 
seek power if the nation is to survive. And, since the need always seems to 
outrun the means, the quest is never entiiely satisfied. Moreover, the power 
drive may in extreme cases become an overriding pathological obsession, 
though even such extremity is often rationalized as necessary in some other 
terms, such as the welfare of an elite “class” or “racx;.” On the other hand, 
in most .states, as with individuals, power is thought of primarily as a means 
rather than an end. The objectives may be classified according to political, 
economic and social interests or the relative “extension” or “abnegation” 
of influence.’” 

Against this background, should one think of international organizations 
as a substitute for the “balance of power” process among nations, or is such 
balancing as much a part of the international body politic as breathing in 
the human body? An objective analysis of political procedure tends to 
support the conclusion that 

The process of so balancing and harmonizing forces and interests that none 
will establish an intolerable domination over all, and each will co-exist with 
the others in rough parits', is of the essence of all politics, at least where 
power is shared among equals. In this large sense a dynamic balance . . . 
is the presupposition of all civic order and stable government.’* 

What is so reprehensible about today’s international balance of power is 
that it is unrestrained by bonds of common government and law comparable 
to those that help to keep peace in the more developed national com¬ 
munities. The objective, therefore, should not be to abolish the balance 
of power altogether — which would discard the baby along with the bath 
water — but to prohibit the use of warlike methods in the operation of that 
process. 

IB For discussion of this as well as other aspects of the issue, see Arnold Wolfers, 
‘"The Pole of Power and the Pole of Indifference," World Politics, Vol. 4, No. 1 (October 
1951), pp. 39-63. 

Frederick L. Schuman, The Commonwealth of Man (New York: Knopf, 1952), 
p. 34. 
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Another controversial question is whether democratic governments are 
necessarily more conducive to international cooperation than undemocratic 
governments, hence making it desirable for international organizations to 
be composed only of democratic regimes. The truth is that democratic 
governments will favor a cooperative policy only if the active electorate 
and their leadership feel that their interests are served thereby, but this is 
not always the case, for a vari(‘ty of reasons, as was demonstrated by tlu' 
American public on tiu* c^vc of the' Spanish-Aincrican War.^‘ Furthermore, 
since democratic governments must have the support of a large segment 
of their constituency, they are notoriously difficult to mobilize behind any 
positive action, for or against peace. In the final analysis, democratic pro¬ 
cedures do not lead automatically to either cooperation or non-cooperation. 
But, since ultimate control by the great majority of the' people seems most 
likely to re\su]t iii tlie greatest satisfaction for the greatest number, it seems 
the best foundation for international agemcies aime'd at the general welfare 
of mankind. 

Another core assumption of this book touches e)n the question: How ex¬ 
tensive should tht' ultimate unit of i^olitical organization be? The basic 
premise' here is that lacing two or more nations — or individuals — together 
in a common organization will not fiuaranice anything, but will at least 
increase the potential for material well-being and social harmony. 

An organization provides a framework for social action. It integrates the 
unit into the whole and orders the functions of human interrelations. ... It 
permits specialization and cooperation. Through organized effort, the end 
product of united action growls quantitatively and qualitatively far beyond 
the sum total of independent, individual action by each unit, ((uitc apart 
from the fact that some problems could not l)e solved except by organized 
endeavor. . . . Within nations, peopk' have long since accepted a common, 
superior authority as the best guarantee of the survival of the individual and 
the peaceful solution of social problems. . . . The absence of these factors in 
the relations of individuals belonging to different nations is the crux of the 
discrei)ancy betw'e<'n the integrated social life of the state and the hazardous 
existence of international society.^ 

An important corollary of these statements is that the more extensive the 
organization, the grc'ater the potential for these benefits. 

One should also remember that there is nothing final about the present 
pattern of nation-states. All of these represent amalgamations of smaller 
communities that w'ere once more independent than they are today. And 
the present states could, if men desired it, be merged into larger com¬ 
munities. There is no validity whatsoever in thc' legal fiction, frantically 
championed in some quarters, including thc^ Soviet Union, that every state 
possesses absolute “sovereignty” that is as solid as Gibraltar and cannot be 

George Kennan, American Diplomacy^ 1900-1950 (Chicago: University of Chicago 
Press, 1951), Chap. 1. 

Levi, op. cit.y pp. 3. 13. 
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divided or delegated. In fact, no state, including the greatest, is absolutely 
independent — politically, economically, militarily or legally. No state is 
free to do as it pleases because no stale is strong enough to stand alone. 

There are also certain signiticant long-range political trends which have 
affected international organizations. First, the growing interdependence of 
modern society, the impact of various crises — chicifly wars and depressions 
— and changes in political and economic theory have led to an increasing 
role for government in the daily affairs of men. This trend has strengthened 
th(* hand of governments, as compared with nongovernmental interests, 
within international organizations. The growth of centralized national 
planning has also meant that each negotiation on a particular subject has 
to be coordinated with many related f)oli(‘y mattcTS, a necessity which has 
greatly complicated and oftc*n ri^tarded such deliberations. On the othc^r 
hand, national integration has providc'd unifi()d administrative channels for 
implementing those policies that states can agree upon. 

Another important dexclopiiK'nt has been the increasing use of multi¬ 
lateral, as distinguislu'd from thi‘ more traditional bilateral, channels to 
deal with international problems. This trend also reflects interaction be- 
twe^en the growth of ('conoinic: intc^rdepc'iidcmce and the clevcdopiiic'nt of an 
internationalist ideology. Each has affected the other. This evolution bears 
an interesting resemblance to the growth of central governmental coordina¬ 
tion within nation-states. But this has not b('en a constant unilinear devel¬ 
opment. There have been disastrous reverses, notably two world wars in 
the twentieth century. N(W(*rth('less, the long-range trcMicl still continues. 
WhetluT this will lead to world governmtMit is problematical. It deptmds 
on which road man choosers: cooperation or conflict. 

A further significant trend has been the growing status and influence of 
the underdev(‘loped countries, chiefly those with the greatest material and 
population rc'sources — China, India, Pakistan, Indonc'sia, Turkey, Egypt 
and Indo-China. This movement stems from the economic development 
mentioned above, their increased bargaining powxT in the midst of con¬ 
flicts among the great powers, including tw^o w^orld w^ars and the present 
“cold w'ar,” and the rise of various ideologies, including Western egalitarian¬ 
ism, democracy, anti-imperialism, nationalism and communism. 

Economic and Social Problems, The struggle for worldly wealth is as old 
as man. States strive to better their economic condition both as an end in 
itself and as a source of i>ower to gain other objectives. The growth, 
decline, conflict and cooperation of states have alw^ays been shaped to a 
very large extent by the character of their economic foundations. It is also 
important to keeji in mind the long-range technological trend which has 
vastly increased produc tivity through improved technicpies involving, among 
other things, greater specialization and diversity of effort. This has resulted 
in tremendous advances in interdependence and intercommunication. But 
this trend has not automatically produced cooperation. If one is partially 
dependent on one’s neighbor’s resources, there is still the choice of seeking 
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to benefit thereby through cooperation or conquest. What does follow 
automatically from this technological evolution, however, is that, if one 
values maximum utilization of world economic resources, the development 
of such resources must be coordinated on a world-wide basis. No country 
can remain isolated from any other. 

International organizations are concerned, not only with productivity, 
but the relationship between produetion and population trends. Large 
populations are obviously not enough in themselves to provide great eeo- 
nornie strength. They must be supplemented by large-scale investment, 
technology and raw materials. China and India have tremendous human 
resources, but still relatively little of the other factors. Britain has a com¬ 
paratively small population (only about 51 million), but her great indus¬ 
trial development makes her the third most powerful nation in the world. 
The fact that the United States and the Soviet Union are the only states that 
possess all the necessary factors in large measure makes them the two 
greatest powers today. 

Population trends over the centuries reveal clearly the interaction of 
population and technology. World population growth was relatively slug¬ 
gish until the industrial revolution began, about 1750, to bring about a 
remarkable increase in the ratio of material wealth per person which pro¬ 
vided belter food, housing, medical care, leisure and education. These 
benefits resulted in a rapid reduction in the death rate with a consequent 
explosive expansion of population. Subsequently the rise in individual 
expectations and the urbanization of society, including the increased re¬ 
quirements for individual training and equipment to maintain an industrial 
society, led to a desire to have fewer children and higher standards of living. 
Assisted by improved birth control education and methods, the “fertility 
rate” declined to achieve a new “demographic balance.” 

While some advanced Western nations, notably England and France, 
have begun to experience marked declines in the rate of population growth, 
the major underdeveloped countries are just entering or are in the full 
swing of a population “explosion” similar to the earlier one of the West. 
This has been a central factor in the expanding influence of these “younger” 
nations in world politics. And to win their support in the “cold war,” the 
older powers have given them limited aid to hasten their technological 
development, which will not only further accelerate the population increase 
in many cases, but also increase productivity. Countries which cannot 
seem to boost production enough to meet the needs of all of their popula¬ 
tions have sought to export these population “surpluses.” But many coun¬ 
tries, particularly the United States, which once served as convenient 
“escape valves,” have in recent decades closed their gates to all but a trickle. 

Another significant aspect of these production-population trends, too 
often ignored, is the fact that the increased standard of living in the West 

19 Kingsley Davis, Human Society (New York: Macmillan, 1949); Frank Notestein 
and others, The Future Population of Europe and the Soviet Union (Geneva: League 
of Nations, 1944). 



PURPOSES, PRINCIPLES AND PROBLEMS 


15 


Population 
(in millions) 



1650 1700 1750 1800 1850 1900 1950 


GROWTH OF WORLD POPULATION: 1650-1950 

(From Modern World Politics, Third Edition, by Kalijar%d and Associates, 
published by Thomas Y. Crowell Company, 1953) 


has been an essential part of the development of democracy. It has made 
possible the material wealth, leisure and education to equip the “common 
man” to gain and maintain increased political power. And that enhanced 
influence has in turn been used as a lever to gain a still larger share of the 
wealth. Indeed, it is doubtful whether democracy can be successful, at 
least in Western terms, without a certain minimum of this economic devel¬ 
opment. And, given the development, it is almost certain that the man 
in the street will insist on a higher political, economic and social status. 
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Organization 


The W eastern Slate System 

Because men communicate with one another more eftectively than do other 
mammals, they are concerned with politics and tlu' business of govern¬ 
ment. That is why Aristotle in Book 1 of his Politics declares that man 
is by nature a iDolitical animal.^ Indeed, government, as we understand the 
term, began with literate societies. Government has arisen from the needs 
of society and, in different eras of history, has taken different forms. That 
is the basis for the maxim, ubi socieias, ibi jus (where there is community, 
there is law). 

The Greek City-State 

Despite their political acumen, the ancient Greeks were unable to extend 
the rule of law beyond the confines of the small and relatix ely homogeneous 
city-state. Athens provided the most famous example of Greek democracy. 
Citizens participated fully in the governing process by means of highly 
developed procedures and institutions. Athens, at the peak of her power 
in the fifth century, b.c., however, was locked in mortal combat with oli¬ 
garchic Sparta, in some respects the model for Plato’s ideal republic. 

A study of the Greek city-state system is enlightening to the student of 
international organization because many of the characteristics of modern 
international relations were exhibited. The difficulties of establishing a 
political community in the hearts and minds of men were amply demon- 
.strated. To the ancient Greek the city-state was the embodiment of his 
entire political and social existence. It was the individual “writ large.” It 
was the focus of his political, religious, and cultural loyalty. Government 
did not extend beyond the city walls. In the face of foreign invasion — 
Persian, Macedonian or Roman — the Greeks were unable to achieve polit- 

1 Aristotle, Politics, tr. by William Ellis (New York: Dutton), Everyman Edition, 
Book I. 
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ical unity. Even in Athenian democracy, moreover, the political community 
did not include the entire population. Only “citizens” voted. Slaves had no 
political rights. Non-Greeks were “barbarians.” 

Athens, perhaps best described as a “capitalist democracy,” was inev¬ 
itably an enemy of Sparta, dedicated to communal living and totalitarian 
discipline and planning. Relations between states were governed by the 
politics of the balance of power. Imperialism emerged. Lesser states fell 
under the influence of the greater. Athens won an empire, but did not 
extend her political institutions to her vassals and allies. A “bipolar” power 
system emerged when cities threatened by Athens gravitated to Sparta. 
The end was defeat for Athens and exhaustion for both. 

External danger brought some measure of cooperation, as it does among 
allies today. Tire Greeks pooled their military resources sufficiently to defeat 
the Persian barbarians at Marathon in 490 n.c. and Thermopylae in 480 b.c. 
But a sufficiently firm alliance against Macedonia was not forthcoming 
despite the clocjuencc of Demosthenes. In 338 b.c. Philij) of Macedonia 
was master of Greece. Unity was next imposed by Roman conquest com¬ 
pleted in 146 B.C. 

Although political unity was never voluntarily established among these 
ancient city-states, procedures to regulate interstate relations were highly 
developed. A network of treaties and alliances regulated matters of com¬ 
mon concern, including defense, religious festivals and eommercc;. Between 
Greek states at least, peace came to be thought of as a normal relationship. 
Ambassadors were exchanged though not regularly maintained. Ways of 
“recognizing” states were established. Consular services grew up, and spe¬ 
cial irrivileges were granted both consular and diplomatic officers. There 
was a body of custom, similar to modern international law, governing both 
war and peace. Perhaps most important was the development of third- 
party judgment and even permanent agencies for the “peaceful settlement” 
of interstate disputes. Arbitration was common. Disputes might be sub¬ 
mitted to the Delphic oracle, a third state, or tribunal picked by the dis¬ 
putants, or an interstate council. 

Despite the brilliance of Greek civilization, which was nourished by 
city-state patriotism, and despite the internal stability of many cities, per¬ 
manent law and order embracing all was not achieved short of conquest. 
The vt;ry civic pride which nourished the arts and domestic politics seems 
to have worked against political unity. Greek civic pride presented much 
the same dilemma as does nationalism today. Are patriotism and everlast¬ 
ing peace incompatible? How to develop in men’s minds an emotional and 
ideological loyalty to the great community without loosening the bonds of 
civic pride that bind together the lesser community? Is government under 
law possible without intense patriotism? 

Universal Empire 

There have been several nearly universal empires in the course of his¬ 
tory, but Rome afforded the example that has generally fiired the imagina- 
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tions of partisans of world law and order. The Pax Rotnanus left to Western 
civilization an ideal of unity that has never been wholly lost. Citizenship 
after 212 a.d. was extended to the whole empire that embraced the Med¬ 
iterranean area, all of civilized Europe including England, and the Near 
East to the borders of India. Not all peoples in this far-flung empire shared 
equal political privileges, but all benefited from the protection to life and 
property afforded by a common rule of law. Thus, it was natural for St. 
Paul, .speaking in Athens, to look beyond the city walls in declaring all 
men to be the children of God. There existed in fact a political community 
that lent plausibility to the moral doctrine of the brotherhood of man. 
Christianity, of course, was drawing heavily from Stoic doctrine that had 
already done much to raze the moral distinction between “citizen” and 
“barbarian” and to affirm a moral community of all mankind. Throughout 
this broad realm to be a civus rotruinus meant that one might expect the 
benefits of a unified system of government and law while retaining ones 
local cultural identity. 

We look to Rome, therefore, not for a preview of modem international 
relations emphasizing independent units as in ancient Greece, but to catch 
a glimpse of legal, commercial, military and administrative methods that 
held together congeries of different peoples and cultures. Rules and cus¬ 
toms common to all the peoples of the empire, for example, were gradually 
ascertained and embodied in the jus gentium which in later centuries be¬ 
came a fertile source of international law. To Western civilization Rome 
bequeathed universal law and administration, and the Christian church built 
on the foundations of Judaic monotheism and Stoicism. Owing largely to 
Stoic doctrine, it was the individual rather than his city, tribe or status 
that really mattered. 

Feudalism 

The fall of Rome marked the beginning of a long and steady decline of 
the spirit of universalism. Particularism, at least govemmentally, became 
the order of the day. Yet, as the temporal power of Rome waned, the 
Christian church waxed strong and preserved many of the former’s concepts 
of law and justice. New kingdoms were established by the Empire’s bar¬ 
barian invaders who, while destroying the old Empire, embraced its 
religion. At least the notion of political unity persisted in the “Holy Roman 
Empire,” in which the control of Christendom was held to reside jointly in 
the Pope as spiritual sovereign and the Emperor as temporal sovereign. 
The latter was u.sually a German king who, as a descendant of Charle¬ 
magne, succeeded to the Carolingian Empire. Thus, while political frag¬ 
mentation persisted for nearly a thousand years, with serfs binding them¬ 
selves to a local lord for protection, a shadowy notion of political universal¬ 
ism persisted, reinforced by the universal spiritual authority of the Papacy. 

This authority provided an early bulwark for what may be described as 
the .spirit of internationalism. The Church restricted the horrors of inces¬ 
sant wars between rival medieval barons and princes. A “truce of Cod’* 
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restricted wars to certain days of the week and certain seasons of the year. 
The Pope also arbitrated disputes between rulers. Perhaps the most famous 
example was the division between Spain and Portugal of the lands each 
claimed in the New World on the basis of discovery during the fifteenth 
century. 

Rise of the National State 

The extreme decentralization of feudal society was gradually reversed 
in the late Middle Ages and early Renaissance. Many loosely associated 
or warring principalities were consolidated under a king. The growth of 
commerce and the rise of towns in the late Middle Ages were in some 
instances sources of strength for the king against the feudal barons. The 
national state, really a monarchical state at first, gradually emerged in 
Western Europe. Spain reached the peak of her power in the sixteenth 
century, but was soon challenged by France and England. 

In Italy, however, a welter of chronically warring city-states had grown 
up. By the fourteenth century, no German (Holy Roman) Emperor had 
visited Italy for nearly half a century. This was the period of the “Baby¬ 
lonian Captivity,” when the Popes resided at Avignon largely under the 
control of the French Monarchy. The spirit of universal order was doomed 
beyond recall despite the efforts of a few individuals crying in the wilder¬ 
ness. Dante Alighi(!ri, poet, jurist and author of the Divine Comedy, 
pleaded for the restoration of the Holy Roman Empire. His De Monorchia, 
published in about 1309, constituted a moving defense of universalism. As 
Heav(;n was regulated by a single ruler, so should mankind be ruled by a 
single prince and one law. A prince of wide authority must prevail over 
lesser princes and sc'ttle disputes between them. The age of the Roman 
Emperor Augustus was held up as the Ciolden Age of Mankind. 

Likewise, Pierre Dubois, a French lawyer, urged a sort of world con¬ 
federation of Christian princes to maintain peace by mobilizing armed 
force against any ruler waging war contrary' to the confederation’s prin¬ 
ciples. His work, primarily a plea for a crusade in the Holy Land, was 
written in 1306 with the title, Dc Recuperatione Terrac Sanctae. The pre¬ 
sumably victorious Christian princes were to form a council and a court 
with the Pope as principal arbitrator. 

Such plans found little favor in their day. Despite Dante’s plea, Italy 
was soon torn by strife between Guclfs and Ghibellines, supporters of the 
Papacy and Emperor respectively, with city-states such as Florence, Siena 
and Milan seeking to advance their own fortunes by shifting their support 
first to one side and then the other. The experience of the Italian city-states 
of the Renaissance, like that of the Greek states over seventeen hundred 
years before, provides insights for the student of modern international 
relations. 
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Principles of Interstate Relations 

“We are much beholden to Machiavel and others, tliat write what 
men do, and not what they ought to do,” — Francis Bacon, Pro¬ 
ficiencies and Advancement of Learning 

Reason of State 

Perhaps we are most indebted to a Florentine civil servant and diplomat, 
Niccolo Nfachiaielli, for a “scientific” analysis of international polilics. A 
true Renaissance figure, he analyzed with cold detachment and scant regard 
for traditional ethics what actually took place in the relations between rival 
states and princes. Hence Machiavelli is considered by many to be the 
father of modern political science and diplomacy." Not interested in Euro¬ 
pean unity and frankly secular in his approach, he was passionately devoted 
to the unification of Italy. His most famous work. The Prince, written in 
1513, was a prince’s handbook. Dedicated to Lorenzo de Medici, grandson 
of Lorenzo the Magnificent, Florence’s most famous prince, he sought to 
show how a ruler, by the wise use of diplomacy and force, might increase 
his power. A prince must stop at nothing to further the interests of his 
own state. Otherwise he would succumb to a ruler more ruthless and 
skilled than he in the wiles of statecraft. Unlike Dante’s cherished univer- 
salism, the state, for all practical purposes, becomes an end in itself. 

Sovereignty 

Another sixteenth-century theorist, Jean Bodin, deserves mention, as he 
gave to the world a theoretical formulation regarding the state that dove¬ 
tailed with Machiavelli’s “power politics.” In his De Republica, appearing 
in 1576, Bodin stated the case for the legal concept of national sovereignty. 
An apologist for absolutism, he asserted that the sovereign, as the supreme 
power over citizens and subjects, was unrestrained by laws. Although above 
the law, however, the sovereign was not free of moral restraint as pre¬ 
scribed in “divine law” or “natural law,” but this shadowy concept was not 
spelled out in any specific detail. Bodin, like Machiavelli, justified what 
seemed to be the necessary behavior of states. Without internal authority, 
external relations with foreign and hostile powers could not be managed. 
Other theorists added arguments in support of the doctrine of sovereignty. 
Thomas Hobbes in his Leviathan ( 1651) asserted that power was the basis 
of sovereignty. The sovereign’s authority derived from the power at his 
disposal and was itself a source of law. “Where there is no common 
power, there is no law.” The only limitation of the sovereign’s authority 
was the individual’s "natural right” and instinct of self-preservation. The 
bonds of allegiance melted if a sovereign could not defend his subjects. 
Further restraints to a sovereign’s power were soon forthcoming. To the 

2For example, Frederick L. Schuman, International Politics, 5th ed. (New York: 
McGraw-Hill, 1953), pp. 56 tf. 
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laws of God and nature Johannes Althusius {Politics Systematically Con¬ 
sidered, 1609) added the terms of the ruler’s contract with the people. 
Locke and Rousseau also developed the contract notion, arguing that sov¬ 
ereignty rested with the people who created governments to exercise 
authority.^ The concept of sovereignty has, in fact, run through several 
fashions. At one time or another it has been held to reside in the monarch, 
the people and, finally, the state and its government. It has been given 
several classic formulations in national courts, one of them by Chief Justice 
Marshall, who declared: “The jurisdiction of the nation within its own 
territory is necessarily exclusive and absolute.”^ 

But a system of sovereign states whose external relations were entirely 
unregulated by law spelled chaos. This was the lesson learned by bitter 
experience in the bloody Thirty Years’ War of the seventeenth century. It 
was driven home by the writings of Hugo Grotius (Huig de Groot), a 
Dutch jurist and diplomat, who, shocked at the license and barbarities 
perpetrated by rival monarchies in their nearly perpetual wars, devoted his 
brilliant mind to the problem of world order. 

Pacta sunt servanda 

Grotius, often called the “father of international law,” insisted in his 
great work, Dc Jure Belli Ac Pads, that sovereignty was not absolute but 
was limited by divine law, nature’s law and the “law of nations.” The latter 
was, of course, the forerunner of modern international law. It was defined 
as the “dictate of right reason” and could be found in the writings of 
philosophers, historians and poets. But Grotius also declared that the 
actual practice of states was a source of the law of nations. 

A light was now beginning to pierce the gloom of international anarchy. 
By turning both to reason and the practice of states, Grotius and other 
thinkers were able to reconcile sovereignty with an interstate legal system. 
By the exercise of their sovereignty governments could give their consent 
to fulfill obligations toward one another. Consent is an essential element 
of any legal system. The notion that such obligations, usually specified 
in treaties, must be obeyed {pacta sunt servanda) now became a guiding 
principle of international relations. 

Grotius, in sum, was notable for formulating and systematizing a coherent 
theory of international order that was derived from the emerging principles 
and practices of states. To Machiavelli’s “power politics” an ethical element 
was added. Grotius insisted that there were rules by which states are or 
should be guided in their relations with one another. 'The need of restraint 
upon the rapacious conduct of states was so obvious that Grotius’ appeal 
for order through reason fell upon ready ears. 

Are treaty obligations an exercise of sovereignty or a limitation of sov¬ 
ereignty? Learned jurists and statesmen have argued both sides, depending, 
in many instances, on the audience being addressed. The United States 

® See Locke’s Second Treaties on Civil Government and Rousseau’s Social Contract. 

<The Schooner Exchange v. M’Fadden, 7 Cranch 116, 136 (1812). 
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Senate was reassured when Senators Connally and Vandenberg and State 
Department olfieials insisted that in ratifying the Charter and forming the 
UN the United States was retaining its sovereign freedom of action. Others, 
particularly leaders of the European Movement, have insisted that treaties 
inevitably involve a surrender of sovereign action and that ultimately sov¬ 
ereignty must be yielded further ii a peaceful world is to be established. 
The iwoblem is obvious. To whom shall the surrender be made? Under 
what circumstances? The Europeans have gone far in their efiEorts to 
answer these questions. In the main, however, sovereignty remains en¬ 
shrined, and interna tiojial law is very largely “treaty law.” 

International organization is the institutional oflE.spring of these parents. 
But what of states less powerful than their neighbors? Are states equally 
sovereign? 

The Equality of States 

An aflirmative ’nswer was an obvious requisite for the Grotian system. 
Reasonable men perceived that the equality of states must be accepted as 
a guiding principle of an orderly international system. The sovereign equal¬ 
ity of states was incorporated in tlie Treaty of Westphalia (1648), which 
ended the holocaust of the Thirty Years’ War and provided a basic law for 
the state system which had by then emerged. The new states were recog¬ 
nized as the component units of international society. They were buttressed 
by the twin principles of sovereignty and equality. 

But even this hoary princiiile is yielding in the face of brute facts. States 
are not equal. There are enormous differences in population, area, natural 
resources, and in many other respects. The Charter of the United Nations 
bows both to sovereign equality and political inequality. A guiding prin¬ 
ciple stated in Article 2 is the “sovereign equality of all. . . Members.” Yet, 
on tlie other hand, only certain big states have permanent seats on the 
Security Council. All but five of the most powerful UN Members may be 
bound legally by decisions in which they have not taken part or even 
oppose. A number of specialized agencies, including the International 
Labor Organization, the World Bank and the International Monetary 
Fund, give favored positions to the more influential states. Inevitably inter¬ 
national organization has been unable to ignore the actual inequalities of 
states. 


Characteristics of the State System 

In addition to developing certain principles of conduct, the Western state 
system has displayed characteristics which, because they bear on the role of 
international organization, deserve mention. These include the politics of 
the balance of power, policies of imperialism, and nationalism as an ide¬ 
ology. 
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The Balance of Power 

Although international relations became far more orderly after the 
Grotian system had become fundamental law in the Treaty of Westphalia, 
international politics was still vastly different from the internal politics of 
a state. First of all, war was not eliminated. Armies and alliances remained 
the order of the day. There was no central authority to enforce the law or 
protect the independence of states. “Self-help” guided state policy and was 
dignified as a legal principle. Defense and the enforcement of interna¬ 
tional obligations were not the responsibility of the international com¬ 
munity. In these circumstances the weak allied with the strong to preserve 
their independence. The strong allied with the weak to counter the might 
of other powerful states. Peace and indeed the application of the principle 
of sovereign equality depended upon an equilibrium or balance of power 
that was uneasy and at the same time essential. 

This brings us to a second point. The balance-of-power system is of 
necessity a universal system although it has characterized modern Euro¬ 
pean politics particularly. The rival coalitions headed by Britain and France 
fought all over the globe in the eighteenth and early nineteenth centures, in 
North America, India, and at other strategic points in addition to Europe 
itself. There were earher world-wide rivalries between Spain and Portugal 
and between Britain and Spain. Twentieth-century wars tend to be global 
wars. Germany’s growing strength in Europe, for example, was the signal 
for Japan to expand her empire in the Pacific. For the United States, Brit¬ 
ain and the Commonwealth, World War II was a two-front war fought in 
nearly every corner of the world. Similarly, the terms “bipolarity” and 
“cold war” have been used to describe international politics since 1945. The 
Soviet Union dominates a number of Communist powers while the United 
States is the most powerful member of a counter coalition of Western 
powers. Although a group of increasingly influential Arab-Asian countries 
is not identified with either side, the policy of each coalition is to insure 
that, at the very least, the strength of these neutrals shall not be added to 
that of its rival. 

International organization forms, as we shall see, a focal point in the 
politics of the balance of power. Rivalries carry over into the debates and 
behavior of the United Nations. Regional organizations are very largely a 
higher stage in the development of alliance and coalitions. Most important, 
in establishing international organizations a prime object has been to make 
the entire international community responsible for maintaining peace and 
order. In no other way has it seemed possible to lessen sufficiently the dan¬ 
gers of balance of power politics. 

Imperialism 

Another characteristic of the Western state system, imperialism, should 
be noted. This movement had much to do with the development of inter¬ 
national organization in the nineteenth and twentieth centmries as govern- 
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ments sought to substitute cooperation for rivalry in handling explosive 
colonial problems. We have already seen that the Greek city-states exhib¬ 
ited a proclivity toward colonial expansion abroad and, despite the normal 
assumption of peace among Greek states, expansion at home. The emerg¬ 
ing secular states of the Renaissance embarked almost at once on policies 
of colonial expansion and empire. European conflicts took the form of 
colonial rivalries abroad. The first half of the nineteenth century, however, 
witnessed a declining interest in colonial expansion. The Spanish, British 
and French Empires in North America had already been lost. Under the 
tutelage of Adam Smith and the eighteenth-century “Physiocrats,” “free 
trade” had come into vogue. 

The industrial revolution was the most important factor giving rise to 
a renewed burst of imj)erialism in the second half of the nineteenth cen¬ 
tury. Populations suddenly expanded at phenomenal rates. TariflF walls 
were erected to protect infant industries. Increased needs for markets, raw 
materials and iu' ostment opportunities caused the European powers to 
stake out claims in the great nonindustrial and relatively weak areas of 
Asia and Africa. The first decade of the twentieth century marked the peak 
of colonial expansion. Nearly half the earths surface and over a third of 
its population were under colonial rule. 

Meanwhile this scramble for real estate had brought some of the major 
powers to blows. In certain matters such as slavery, however, these powers 
had found it wise to coordinate their colonial policies by rudimentary forms 
of international organization that will be discussed below. Meanwhile im¬ 
perialism had been given considerable impetus by another force character¬ 
istic of the state system — nationalism. 

Nationalism 

The role of international organization and indeed the character of inter¬ 
national relations depend heavily on the character and nature of nation¬ 
alism. One observer describes it as the “most significant factor in public 
life today.” At times, the spirit of nationalism, which focuses men's loyal¬ 
ties on the nation-state, seems to threaten any real progress toward inter¬ 
national cooperation. Yet nineteenth-century thinkers, such as the Italian 
patriot Mazzini, felt that truly self-governing nation-states could exist peace¬ 
ably, side by side, in a “natural harmony of interests.” He and other nine¬ 
teenth-century liberals felt that a more orderly world would come about if 
political frontiers coincided with national frontiers. Turmoil in their view 
was caused by the suppression of nationalities under alien rule, a cry that 
was taken up by non-European peoples in the twentieth century. If the 
principle of “self-determination” were followed, wars might cease. People 
who felt they belonged together, so the argument ran, and were at the 
same time permitted to rule themselves would not be aggressive. Woodrow 
Wilson was a principal spokesman of this liberal line. Largely through his 

® Carlton J. H. Hayes, Essays on Nationalism (New York; Macmillan, 1941), p. 1. 
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NATIONALISM CARVES UP A CONTINENT 


Some notional frontiers in Africa about 1900 
From World in the Making, by James A. Joyce (Henry Sehuman, Inc.) 

efforts self-determination and stdf-jrovernmerit became the jiniding prin¬ 
ciples of the Versailles pt'ace system and the Lc’aguc of Nations. 

The IjCagnes mislortunes and World War II, however, dampened the 
liberal faith in nationalism. Hitler showed that the national spuit conld 
be manipulated as readily by the nnscrupnlous as by the scrupulous. 
Nationalism could fuel the engines of empire as readily as the machinery 
of democracy. With the addition of racism it became a “high-test” fuel that 
blew the machine apart. Nationalism evidently cannot be counted on to 
curb the extremes of power politics. Yet international organization, as it 
operates today, depends upon the national spirit almost as much as on 
loyalty to itself. Collaborative measures agreed to in the UN or NATO are 
of litth' value unless the participating .states have the will and means to 
carry them out. And the Member’s capacity depends on the; loyalty and 
discipline of its citizc'ns. These in turn depend heavily upon patriotism 
and the national spirit. 

Nationalism is hard to define. Yet its moral force is very conspicuous_ 

sometimes by its absence. We can at least be certain of a few points. Gov¬ 
ernment depends upon patriotism or civic loyalty of some sort. It is doubt- 
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ful whether even totalitarian governments can rule by force alone. Nation¬ 
alism can be a fertile source of civic loyalty. But this particular form of 
loyalty has not always been with us. In the Middle Ages Europeans were 
primarily loyal to their spiritual authorities. As secular power first took 
hold in the modern state, it was often buttressed by the “divine right” of 
kings. 

Since the French Revolution, however, loyalty to tlie nation-state (la 
patrie or the “fatherland”) has generally been superior to any other loyalty. 
Monarchical states gave way to nation-states composed of people who be¬ 
lieved they constituted a singh; nation which must, therefore, be free of 
control by alien nations. Common elements such as language, religion, 
custom, race, territory and political traditions all fortify this belief. But 
these elements exist in different proportions in differcait nations. Some 
elements may be lacking entirely. Some states are multinational in char¬ 
acter. The belief itself is what is important in world affairs. 

Meanwhile a new ideology, communism, has emerged. In some instances 
it has joined forces with nationalism at least temporarily, as in China and 
some other Asian areas, to give new vitality to peoples long subject to 
fon'ign influence. More often nationalism counters communism owing 
to the growing realization that the latt(>r has become primarily an instru¬ 
ment of Soviet liower. In these circumstances nationalism may be a bul¬ 
wark, though not always a sure one, against Communist (Soviet) expan¬ 
sion. The interplay of these two basic forces has influenced the develop¬ 
ment of twentieth-century international organization. 


Organizing International Political Pelations 

“An Ambassador is an honest man sent to lie abroad for the good 
of his country.” — Sir Hknry Wotton, 17th century 

“Diplomacy is the application of intelligence and tact to the con¬ 
duct of official relations between the governments of independent 
states.” — Sir Ernest Satow, J9J7® 

Since the dawn of history, there has been a progressive development of 
procedures and organizations to cope with interstate relations. Self-interest 
has provided the incentive. Although the conference system which charac¬ 
terizes international organization is sometimes described as the “new 
diplomacy,” it does not mark any sharp break with the past. Many of the 
older forms of diplomacy, moreover, are very much alive. At the same time, 
however, many advocates of international organization have hoped to alter 
the character of international relations in a fundamental way. For the un¬ 
certainties of balance-of-power politics, they have sought to substitute a 
governmental system including rudimentary elements of the legislative, 

®Sir Ernest Satow, A Guide to Diplomatic Practice (New York: Longmans, 1917), 
Vol. I, p. 1. 
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executive and judicial functions. International organization is both an in' 
strument of diplomacy and evidence of some sense of community among 
nations. 

Diplomatic and Consular Practice 

The arts of diplomacy have long been under careful cultivation. The 
Greek states developed diplomatic and consular practices. Papal and Im¬ 
perial Ambassadors played important roles in the Middle Ages. Machia- 
velli gained his political insights by serving as a Florentine diplomat. A few 
diplomatic landmarks should be pointed out to illustrate the main lines of 
development. 

Negotiations leading up to the Peace of Westphalia of 1648 were impeded 
for several years owing to controversies over meeting places, titles and 
ranks of envoys. Quarrels of this sort continued for the next century and 
a half. The occurrence of incidents and even duels over diplomatic pre¬ 
rogative were recorded as late as 1768.'^ Since an affront to an ambassador 
is tantamount to an affront to the state, orderly international relations re¬ 
quired the establishment of closely prescribed diplomatic rules and pro¬ 
cedures. Diplomatic niceties reflect the inherent tension of international 
relations rather than the foibles of individual vanity. 

For these reasons, rules were worked out at the Congress of Vienna to 
settle these matters of state. A hierarchy of diplomats was set up, including 
four ranks: ambassadors and papal legates, envoys extraordinary and min¬ 
isters plenipotentiary, ministers resident and charges d’affaires. The dis¬ 
tinction between ministers resident and ministers plenipotentiary has been 
abandoned. Ambassadors and ministers are accredited to the chief of state 
and charges to the minister of foreign affairs. Among the diplomatic corps 
as a whole in a given capital, precedence is determined by length of service. 
The system presupposes the equality of states, and its general acceptance 
greatly facilitates the conduct of international affairs. 

To assist them in their work, diplomats have been granted certain priv¬ 
ileges and immunities. A chief of mission (usually an ambassador), his 
family, and his servants arc immune from local jurisdiction. His official 
residence, an embassy or legation depending on his rank, is inviolate. The 
right of asylum in the embassy is still claimed by some countries on the 
basis of the embassy’s extraterritorial status. An ambassador may not be 
arrested, although his recall may be demanded as persona non grata. He 
is free of customs duties and other taxes and is exempt from jury duty. 
Some of these privileges and immunities have been extended also to the 
secretariats of international organizations as well as to the accredited 
national delegates. 

Meanwhile, consular services were established almost as early as diplo¬ 
matic services to expedite foreign trade and commerce. While the diplomat 
is concerned with the foreign policy of his government, the consul provides 
flbid., p. 19. 
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governmental assistance to individual citizens engaged in international 
trade. 

Treaties 

A treaty is a formal agreement between states. Conventions and proto¬ 
cols are the same as treaties for all practical purposes. Treaties are a source 
of international law and have been the principal means of establishing 
orderly international relations. They are as old as history, with the earliest 
known example dating from about 3000 b.c. Since states insist on their 
sovereign independence, there is no way of regulating matters of mutual 
concern save by an expression of mutual consent. Such consent may be 
granted by acquiescence in cutsom or by a definite act of agreement, such 
as signing a treaty. 

The number and scope of treaties have increased enormously in modern 
times. While they were once concerned primarily with alliances, terms of 
peace and royal marriages, treaties now deal with economic, social and 
cultural affairs, including such matters as disease control, air facilities, navi¬ 
gational aids, postal arrangements and telecommunication. In the last fifty 
years the United States has entered into well over twice as many treaties 
as it did in all its previous history. 

An increasing number of treaties, moreover, are multilateral in that they 
are entered into by several states concerned with a treaty’s subject. The 
UN Charter is only one of many examples. With the increasing complexity 
of international life, the trend toward multilateralism may be expected to 
continue. At the international level the multilateral treaty is the closest 
approximation to domestic legislation that exists. 

Conferences 

Since many treaties, especially the multilateral variety, grow out of in¬ 
ternational conferences, the number and scope of the latter have also in¬ 
creased. The conference is a technique of diplomatic negotiation and, like 
all aspects of diplomacy, is smrounded by numerous and complicated rules 
of procedure. The international conference is today the principal policy 
organ of nearly every international organization. By 1946 the United States 
was a member of fifty important international agencies and several lesser 
ones, and in a single year participated in nearly 450 conferences. 

Conferences are held only after careful advance preparation regarding 
the subject of negotiation, the participating nations, rules of procedure 
and meeting places. Until the last half of the nineteenth century most 
conferences dealt with the terms of peace to conclude a war. Now confer¬ 
ences are as varied in subject as treaties. Thus the conferences that culmi¬ 
nated in the Peace of Westphalia rearranged the map of Europe. By the 
nineteenth century, however, conferences were used to reach agreements 
on other international problems, such as transportation, health and slavery. 

Some conferences are termed ad hoc since they are called for a specific 
purpose and are disbanded once the business at hand has been completed. 
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INTERNATIONAL CONFERENCES 

How they have grown during a hundred years 
From World in the Making, by James A. Joyce (Henry Schuman, Inc.) 


Others are periodic with preparations made for a further meeting at the 
close of a particular session. The Hague Conferences of 1899 and 1907 
and the eonferences of the inter-American system prior to the establish¬ 
ment of the Organization of Ameriean States were of this type. With the 
establishment of international organizations such as the League, the UN 
and the International Labor Organization (ILO), a third type, the con¬ 
tinuing conference, has emerged. Reeiu-ring meetings are provided for. 
The United Nations General Assembly must meet at least once a year. 
The Security Council is required to be organized so as to “function continu¬ 
ously.” Whether continuous or recurring, such conferences are generally 
serviced by a permanent staff of offieials comprising a secretariat that serves 
the organization rather than the member governments. Thus international 
conferences have developed from exceptional and sporadic meetings re¬ 
served for special occasions into familiar standing institutions of interna¬ 
tional organizations. Like Congress or Parliament, the General Assembly 
comes into regular session each year. Continuity is maintained, reports 
are made on past performance, and new items are included on the agenda. 
The conference process is a rudimentary legislative process which exists on 
both universal and regional levels. It may be multipurpose, as is the UN 
General Assembly, or be concerned with a single problem such as ocean 
fisheries. Some states today participate in as many as four or five hundred 
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conferences a year, with several going on simultaneously. National exist¬ 
ence is clearly not an isolated phenomenon. 

The Congress of Vienna (1815).^ The conference that brought the Napo¬ 
leonic wars to a close deserves special mention as a forerunner of modem 
international organization. To rebuild the Europe of 1789 tliat had betm 
brought tumbling down by the French Revolution and its Napoleonic after- 
matli, the crowned heads of Europe and their diplomatic retinues repaired 
to Vienna in brilliant pomp and circumstanc'c. The list of notable states¬ 
men included Metteruich, of Austria; Talleyrand, of France; Castlereagh, 
of England; and Czar Alexander 1 of Russia. 

The Concert of Europe. From the Congress of Vienna and other con¬ 
ferences of the great coalition against Napoleon emerged the Holy Alliance 
and the Quadruple Alliance which provided for a succession of congresses 
which ultimately developed into the system known as the “Concert of 
Europe.” The inspiration for the system was the common fear that the 
apjjlication of balance-of-power principles was haphazard and inadequate 
to insure a combination of states against an aggressive jiower. There must 
be closer mtegratiou and common leadership among tlic jiowers anxious to 
preserve the status quo. 

The soil had already been prepared for some sort of conference system.® 
Dante and Pierre Dubois have been mentioned already. A Frenchman, 
Emeric Cruce, proposed a world union of independent states. His work, 
entitled Le Nouveau Cynee, was published in 1623. Such a union was in¬ 
tended to foster trade and the arts and to promote tolerance and brother¬ 
hood among peoples. A permanent conference of ambassadors was to sit 
continuously in a neutral city in order to settle difiFerences among states. 
Rulers were to be “trustees of tlie peace” and to enforce majority decisions 
by common action. 

Henry TV of France had advanced at the end of the sixteenth century 
the “Grand Dessein” proposed by his Minister, the Due de Sully. The 
map of Europe was to be redrawn so as to provide a universal Christian 
republic composed of fifteen equal units. There were to be a European 
Senate of sixty representatives, four from each state, and six local Councils. 
The object of the union was to preserve the status quo. Disputes were 
to be settled by arbitration, and a joint army was to enforce the agreement. 
Doubtless, Sully was really trying to curb Hapsburg power. Perhaps that 
is one reason why his proposals failed to receive serious consideration. 

WiUiam Penn observed that Old World conflicts, despite ocean barriers, 
almost invariably had repercussions in the new. In 1693 he proposed a 
“Parliament of Europe” in his Essay Toward the Present and Future Peaee 
of Europe. This body would make law and have compulsory jurisdiction 
over international disputes. Failure to abide by the parhament’s decisions 

®See C. K. Webster, The Congress of Vienna (New York: Oxford, 1919). 

* Space permits only cursory treatment of these early proposals for a league of nations. 
The reader is referred to the Suggestions for Further Reading for Chap. 2. 
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would bring into play the combined might of states against the lawbreaker. 
The votes to be cast by each state would be determined by quotas based 
upon national wealth. 

A similar proposal was advanced in 1712 by the Abb6 de Saint-Pierre in 
his Project to Bring Perpetual Peace in Europe. A senate, composed of two 
representatives from each member, was to sit permanently at Utrecht. Its 
presidency was to be rotated among the members. Expenses of this union 
or league would be met by assessments based on the members capacity to 
pay. Decisions would be made either by a majority vote or by a three- 
fourths vote. The union’s objeet was security for the personal rule of sov¬ 
ereigns and for the independence of their states. Provisions for peaceful 
settlement were similar to earlier sehemes. Sanctions provisions, however, 
including armed contingents for the union, were worked out in considerable 
detail. These contingents were to be of equal size and placed under the 
command of an over-all commander-in-chief. The philosopher Rousseau 
revived these thoughts in 1761 in a work entitled Extrait du Projet de Paix 
Perpetuelle de M. TAbbS de Saint-Pierre. Rulers, however, including Fred¬ 
erick the Great, found practical difficulties. Cardinal Fleury is credited 
with the remark: “Admirable! Save for one omission; I find no provision 
for sending missionaries to convert the hearts of princes.”^® 

In 1793 Jeremy Rentham published in England his Principles of Inter¬ 
national Law, which included “A Plea for an Universal and Perpetual 
Peace.” He urged that statesmen in charge of foreign policy think in terms 
of the international interest as well as the national interest. War might be 
prevented by defensive alliances and mutual guarantees among states, dis¬ 
armament and the abandonment of colonialism. A peace tribunal must 
have authority to enforce its decision on states disturbing the peace. 

The German philosopher, Immanuel Kant, developed similar thoughts 
in 1795 in his Zum ewigen Frieden (“Toward Perpetual Peace”), which 
postulates that the problem of first importance for the human race is the 
establishment of a civil society administering justice according to law. The 
foreign relations of states must be regulated by an international federation. 
Every state, even the smallest, would rely for its safety, not on its own 
power or on its own judgment of right, but on the combined power of the 
federation and on its common will and law. To be successful, such a feder¬ 
ation would require the e.stablishment of representative government in all 
states although some might be republics and others monarchies. Despotism 
was the enemy of peace. The federation would not be a superstate. Its 
authority might be extended gradually; its purpose would be to end war 
forever. 

Thus, by 1815 many proposals had been advanced to establish peaceful 
international relations. Some of them were incorporated in the concert 
system, and some of them were among the fundamental assumptions of the 
League and the UN. 

’“L. Larry Leonard, ItitemaHond Organization (New York: McGraw-HiQ, 1951), 

p. 26. 
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The Holy Alliance. This scheme was proposed by Czar Alexander I. 
Agreed to by Russia, Austria and Prussia, it was characterized by romanti¬ 
cism and even mysticism. The three rulers pledged themselves “in the 
name of the Most Holy and Indivisible Trinity to take for their sole guide 
the precepts of that holy religion, namely, the precepts of justice, Christian 
charity, and peace. ...” They were to “remain united by the bonds of a 
true and indissoluble fraternity” as “members of one and the same Christian 
nation.” Castlereagh thought this nonsense, but the English statesman 
was enthusiastic for a time about another development, the “congress 
system.” 

The Quadruple Alliance. At Paris, in November 1815, Austria, Russia, 
Prussia and Great Britain formed the Quadruple Alliance to enforce the 
peace settlement. In 1818 this alliance became a quintuple alliance with 
the addition of France, now docile under restored Bourbon rule. This 
development was i. landmark in the history of international organization for 
several reasons. First, the alliance, though forged in war, was continued 
after hostilities to enforce the peace. Second, periodic conferences were 
instituted when the great powers agreed to renew their meetings at fixed 
periods. Third, despite the suspicions of the smaller powers, it was gen¬ 
erally agreed that the maintenance of peace depended on this sort of big- 
power collaboration. These notions were carried over into both the League 
and the UN. 

Four congresses were held between 1818 and 1822. Their chief activity 
was to authorize intervention by one of the great powers to put do\^'n 
revolts in Naples and Spain. In 1822, however, Britain abandoned this first 
development of the congress system when it sought the suppression of all 
revolutions in order to maintain the status quo. The following year Britain 
was supported by the United States’ Monroe Doctrine opposing any ex¬ 
tension of the Alliance’s activity to suppress independence movements in 
the New World. Significant was the fact that the system was readily aban¬ 
doned by a member when it felt that its national interest was no longer 
being served. 

Yet, despite the demise of the original alliance, the concert system con¬ 
tinued in other forms until 1914. While periodic congresses were aban¬ 
doned, meetings of the European great powers were held from time to time, 
rhe concert operated at the Berlin Congress of 1878 dealing with Turkey 
and the “Eastern question”; the Berlin Conference of 1884-85 regulating 
certain aspects of imperial rivalry in Africa; the Algeciras Conference of 
1906 on the Moroccan question; and the London Conference of 1912- 
13 which limited the Balkan War. The concert system was not a formal 
organization but a disposition on the part of the great powers to confer 
together. One of their first concerted actions was the recognition and 
neutralization of Belgium. But the system was unable to cope with the 
conflicting national policies that culminated in World War I. Despite the 
See F. L. Schuman, op. cit., p. 185. 
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Concert of Europe, rival alliances and alignments hardened in the last quar¬ 
ter of the nineteenth century. 

The River Commissions. The Congress of Vienna also concerned itself 
with the economic life of the European powers. Heavy traffic moved on 
the great river systems of Europe, and there was a growing demand by 
merchants that uniform rules and regulations be applied by all the riparian 
states. Territorial sovereignty yielded to mercantile interests. The Con¬ 
gress established the rule that international rivers, defined as rivers cross¬ 
ing or forming the boundary of more than one state, should be administered 
for the benefit of international commerce as a whole. The administration 
of these rules, including the maintenance of navigational aids, was left to 
the riparian states.^- 

To implement the new rule, a Rhine Commission was established by the 
Vienna Treaty. It was composed of one member from each state bordering 
the Rhine. Each state had one vote save for certain administrative matters, 
when voting strength was distributed according to the length of the river 
bank of each state. Also, “Rhine Courts"’ were established at convenient 
points to insure uniform interj)retation of the regulations. Tlieir decisions 
were binding on all states concerned. Appeals could be made both to 
national courts or to the international Commission itself. The latter had 
considerable authority. It made regulations, and only changes in the funda¬ 
mental treaty required a full-scale international conference. The Com¬ 
mission had enough discretion to kecii jiace with changing circumstances. 

The success of the Rhine Commission led to the establishment of the 
European Danube Commission by the Treaty of Paris in 1856. Several 
powers in the years preceding the Crimean War had been dissatisfied with 
Russia’s control of the mouth of the Danube. Instead of giving control to 
Turkey, one of the Crimean War victors, the governments agreed to inter¬ 
nationalize the river by creating a “Euroi:)ean Commission.” The Vienna 
principles of free navigation were ajijdied, and, in addition, several non¬ 
riparian states with interests in Danube river traffic were included in the 
new Commission. Its task was to im|)rove the river and regulate its traffic.^*'* 
The Commission met twice annually and made decisions by both majority 
and unanimous rule. An Executive Committee of certain member govern¬ 
ments carried on between sessions. The day-to-day work of licensing tugs 
and pilots, imposing penalities and maintaining channels was managed by 
a permanent staff. 

The Danube Commission provided the model for other river commissions, 
including those on the Elbe and Oder RivcTS. It functioned with conspicu¬ 
ous success until World War II. Its reestablishment and the continuation 
of the principles first enunciated at Vienna have been thwarted by the 

12 J. p. Chamberlain, The Regime of the International Rivers: Danube and Rhine, 
Studies in History, Economics, and Public Law (New York; Coliirnlna University Press, 
1920), p. 43. 

12 F. B. Sayre, Experiments in International Administration (New York: Harper, 
1923), p. 29. 
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descent of the “iron curtain” since the river s mouth and mucli of its length 
are under Communist eontrol. 

Slavery. The European Concert dealt also with the question of slavery. 
At the C>ongr(;ss of Vienna the antislavery movement in England led the 
British Covernmeiit to propose the prohibition of the slave trade, includ¬ 
ing enforcement by eeonomie boycotts and armed international police on 
the coast of Africa. The Congress, however, was unwilling tt) go beyond a 
mere antislavery declaration. Yet this step marked a change from the past. 
Like piracy, slavery was recognized as a matter of concern to all nations. 
National antislavery policies were gradually agreed upon. In 1890 the 
powers at the Brussels C^onfertaice concluded a General Act for the R(;pres- 
sion of African Slave Trade and established two bureaus, one at Brussels 
and one at Zanzibar, the latter to eontrol the liquor traffic which eomph- 
cated the slavery problem. 

Peaceful Settlement of Disputes 

Long before the League of Nations or the UN, procedures had been 
developc.-d in the state system for the settlennmt of disputes without re¬ 
course to war. States, however, were not legally obligated to use them. 
These procedures are still in use and were made obligatory to varying 
degrees in both the League Covenant and the UN Charter. There is still 
no assurance, however, that states will forego the use of force in favor of 
pacific settlement. The development of judicial settlement in the interna¬ 
tional community has not been unlike its development in other com¬ 
munities. In primitive society self-help was the principal means of redress¬ 
ing grievances. As confidence in neighbors increases, self-help gives way 
to arbitration. Ultimately, third-party judgment is accepted as binding, 
and judicial procedures replace self-heljr and arbitration. There is as yet 
no judicial irroeess generally aeceiited in th(! international community for 
all classes of disputes. Only carefully defined “legal disputes” are consid¬ 
ered “justiciable” by most governments. Y'et some progress has been made 
toward placing the responsibility of third-party judgment on the shoulders 
of the international community as a whole. 

Good Offices and Mediation. When two states are about to come to 
blows, a third party may, without offense to either party, so far as the law 
is concerned, offer its good offices in settling the dispute. Technically, 
“good offices” involves merely bringing the parties together with sugges¬ 
tions as to the substance of the dispute. When suggestions and solutions 
are advanced, “good offices” shades off into mediation. These distinctions 
have been embodied in treaties and decisions of international tribunals. 
President Theodore Roosevelt used his good offices to bring Japan and 
Russia to a conference table on American soil in order to halt the Russo- 
Japanese War. Once national pride had been sufficiently overcome so that 
both parties could be persuaded to negotiate, Roosevelt’s role shifted to 
that of a mediator. Both devices are forms of diplomacy. Neither involves 
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third-party judgment. Both aim at political compromise rather than a 
judicial solution. 

Commissions of Inquiry. Another step forward was taken in the Con¬ 
vention for the Pacific Settlement of International Disputes drawn up by 
the First Hague Conference of 1899. If states were unwilling to trust third- 
party judgment, they might at least be willing to have an impartial investi¬ 
gation of the facts by a third party. As with mediation, this procedure was 
entirely voluntary. Moreover, states were generally unwilling to accept it 
until issues of “honor” and “vital interests” were excepted. Nonetheless, 
the procedure was blessed with an early success. When the Russian fleet 
during the Russo-Japanese War of 1904 mistakenly opened fire on some 
unsuspecting British fishing boats, Russia accepted responsibility for the 
damage by payment of an indemnity to the fishermen after the facts of 
the case had been established by a commission of inciuiry. The Bryan 
Treaties of 1913 and 1914 went further in ijroviding that such commissions 
be established by states in advance of a dispute, that no dispute be ex¬ 
cluded from their scope, and that hostilities be prohibited until the com¬ 
mission had reported. Thus, further progress was made toward the obliga¬ 
tory features of the Covenant and the Charter. 

Arbitration. Arbitration is a step closer to judicial procedure and has had 
a long and honorable history. Until the establishment of the Permanent 
Court of International Justice (PCIJ), it was, in fact, the principal means 
of settling disputes according to legal standards. Both the Covenant and 
the Charter designate arbitration as distinct from mediation or conciliation 
on the one hand and from diplomacy on the other.’'* Technically, the parties 
before arbitral tribunals are states, but in fact they are often individuals 
whose claims are presented by states. 

Arbitration, prior to the twentieth century, required in each instance a 
special treaty (compromis or compromis d’arbitrage) signed by the dis¬ 
puting states. This treaty established: (1) the question to be answered; 
(2) the appointment of the arbitrators; (3) the rules of law or standard of 
justice to be applied; (4) the obligation of both parties to abide by the 
award. The shortcomings of this system were many. Most obvious was the 
absence of a court, a general code or any obligation to arbitrate at all. 
There was no presumption in advance of a dispute that arbitration would 
be followed. Agreement on rules and procedures had to be thrashed out in 
each instance. These sometimes proved as difficult to decide as the dispute 
itself. 

Despite these difficulties, the United States and Great Britain resorted 
to arbitration on a number of important occasions. The Jay Treaty of 1794 
provided for the arbitration of numerous disputes carrying over from the 
Revolutionary War. The Alabama Award of 1872 remains a landmark in 
the modem era of arbitration and provides a good illustration of arbitral 

For a discussion, see Clyde Eagleton, International Government (New York: Ronald 
Press, 1948), pp. 221—227. 
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procedures. In the Treaty of Washington of 1871 the two governments 
agreed upon three rules concerning the duties of a neutral state to be 
applied and the establishment of a tribunal of five members appointed by 
the Chiefs of State of the United States, Great Britain, Italy, Switzerland 
and Brazil, respectively. The tribunal found that Great Britain had violated 
the principles of international law governing neutrality in periods of civil 
strife by permitting the Confederate sea raider Alabama to fit out in Brit¬ 
ish ports during the American Civil War. The tribunal decided by four 
votes to one that Great Britain should pay an indemnity of $15,500,000 to 
the United States. A considerable increase of activity in international arbi¬ 
tration followed the successful conclusion of this case.^® 

Many statesmen and international lawyers soon advocated two more 
steps, obligatory arbitration and the development of a permanent tribunal. 
International relations might become more orderly, it was thought, if states 
were obligated to settle their disputes in court. 

The Permanent Court of Arbitration. When the First Hague Conference 
bogged down on the disarmament question, therefore, the delegates turned 
to the problem of settling disputes by peaceful means. The American dele¬ 
gation, for example, had been instructed by Secretary of State John Hay 
to seek the establishment of a court. The Conference finally included in its 
famous Convention for the Pacific Settlement of International Disputes pro¬ 
visions for a Permanent Court of Arbitration. This institution has remained 
in continuous existence since its organization in 1900, but in reality is 
neither permanent nor a court. 

The Court consists of a panel of members, an Administrative Council, 
and an International Bureau. The panel includes for each signatory state 
a list of four individuals “of known competence in questions of interna¬ 
tional law, of the highest moral reputation, and disposed to accept the 
duties of arbitration.” No regular Court sessions are held, and only about 
one-third of the total membership of about 150 has ever actually arbitrated 
a dispute. Members remain on the panel for six years, and serve on an 
arbitral tribunal only when they are specifically selected by states that have 
concluded a compromis submitting a dispute to arbitration. 

The Administrative Council is headed by the Dutch Minister of Foreign 
Affairs and consists of the diplomatic representatives of the signatories at 
The Hague. It determines the budget and administrative policy. The In¬ 
ternational Bureau consists of four persons of Dutch nationality headed by 
a Secretary-General. It maintains the registry and archives and communi¬ 
cates with governments. The signatories to the Convention finance the 
modest expenses of the institution. 

At the Second Hague Conference in 1907, the American delegation was 
instructed by Secretary of State Elihu Root to go even further, if possible. 
Root sought obligatory arbitration and “the development of The Hague 

Manley O. Hudson, International Tribunals, Past and Future (Washington: Car¬ 
negie Endowment for International Peace and Brookings Institution, 1944), p. 5. 
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tribunal into a permanent tribunal.” This objective was not immediately 
attained. Despite the efforts of various Presidents, the United States Senate 
was unwilling to yield what it felt to be its treaty-making prerogative so that 
the United States could he committed in advance to arbitrate even limited 
classes of disputes. Not until 1908 did the Senate finally approve a series 
of arbitration treaties which, however, excepted “vital interests, ‘inde¬ 
pendence” and “national honor,” and which required Senate approval of a 
separate compromis for each arbitration. This was scarcely the obligatory 
arbitration that orderly inteniational relations required. 

Meanwhile, France and Britain took a bolder step in 1903 by agreeing 
that 

differences which may arise of a legal nature . . . shall be referred to the 
Permanent Court of Arbitration . . . provided nevertheless that they do not 
affect the vital interests, the independence or the honor of the two Con¬ 
tracting States, and do not concern the interests of third Pai’ties.''*' 

Although this treaty seems to have left little to the arbitral process, it was 
the first general treaty of obligatory arbitration, and it utilized the first 
standing international tribnnal. 

The Permanent Court of Arbitration was never very active. Most of its 
business (seventeen cases) came before the establishment of the League 
and the PCIJ. One of its most famous cases was the North Atlantic Coast 
Fisheries Case of 1910, involving the rights of British (Canadian) and 
American fishermen off the Newfoundland coast. Perhaps its most notable 
achievement was to convince statesmen of the feasibility of a real world 
court. 

Other developments included a convention drafted at The Hague in 
1907 for an International Prize Court, which never came into being because 
the signatories could not decide on the rules to be applied in adjudicating 
cases. The United States, among others, also proposed at that time the 
establishment of a Court of Arbitral Justice “of free and easy access, com¬ 
posed of judges representing the various judicial systems of the world, 
and capable of ensuring continuity in arbitral jurisprudence.” This prom¬ 
ised to be a real court, but the project foundered when the delegates could 
not agree how to select its judges. As the reader may have guessed, small 
states insisted on equality with big states, so that the bench would have 
included a judge from every member country. The result would have been 
a congress, not a court. More successful was a Central American Court of 
Justice established in 1907 by Costa Rica, Honduras, Nicaragua and El 
Salvador, which heard several cases in its single decade of activity. 

Organizing International Economic Relations 

The industrial revolution resulted in a great increase in the variety and 
importance of trade and other activities across state frontiers. Even prior 
Quoted in Eagleton, op, cit, p. 228. 
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to the establishment of modem industry, however, there was a great deal 
of what might be characterized as European economic and cultural activ¬ 
ity. Private associations, or “private international organizations,” were 
formed to foster activities of one sort or another all over the world. As one 
distinguished observer has written: “There is an International Wine OfiBce 
to encoiuage the use of wine, and an International Bureau against Alco¬ 
holism to discourage it.” 

More important was the development of an increasing number of official 
international administrative organizations, sometimes known as “public 
international organizations.” The number of these increased steadily 
throughout the nineteenth century. 

Public International Unions 

Some of the most noteworthy intergovernmental administrative organiza¬ 
tions were the river commissions already discussed in connection with the 
Vienna settlement. Other “nonpolitical” organizations soon followed. Like 
the river commissions, they were established by treaty, had a permanent or 
continuing conference and bureau, and were open to all states interested 
in the specific activity involved. Until the League and, more particularly, 
the UN, these economic institutions were set ajiart from the primarily polit¬ 
ical activities of the concert system. Yet both these aspects of international 
organization had a single cause: the growing interdeiiendence of states. 

One of the earliest organizations was the Universal Postal Union, estab¬ 
lished at Berne in 1875. All powers, whether friendly with one another or 
not, have a mutual interest in regularizing international postal services. 
Its work and structure are described in Chapter 19. It continues today as 
one of the most successful of the UN specialized agencies. 

By 1914 there were in existence thirty public international unions the 
policies of which were generally laid down in each instance by a congress 
or conference, while the daily work was managed by a bureau or commis¬ 
sion. International problems dealt with in this fa.shion included transporta¬ 
tion and communication facilities, disease control, economic problems and 
labor legislation. 

Specific organizations included, among others, the International Bureau 
of Weights and Measures, the Wireless Telegraph Union, the International 
Sugar Union, the International Institute of Agriculture, the International 
Office of Public Health, the Union for the Suppression of the African Slave 
Trade, the International Opium Commission, and so on. 

One public union, the International Sugar Union, deserves special men¬ 
tion because its power was more extensive than the recommendatory 
authority of most unions. In 1902 cutthroat competition in the production 
and marketing of sugar led several of the sugar-producing countries to 
agree to equalize competition and aid consumption through the reduction 

Eaglcton, op. cit., p. 121. 

18This is also the title of a pioneering study by Paul S. Reinsch (Boston: Ginn for 
the World Peace Foundation, 1911). 
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of taxes. A bureau to collect information was established at Brussels. Con¬ 
stant supervision of the agreement, however, was exercised by a commis¬ 
sion composed of one delegate from each member which, by majority vote, 
could order any signatory state to change its domestic legislation to accord 
with the agreement. This grant of supranational authority was unique. As 
conditions improved, the powers withdrew from these restrictions, and the 
organization was formally ended by 1920. 

Thus by World War I there were several types of international organiza¬ 
tion. Many statesmen and observers felt that if the several strands could 
be woven together a network of lasting peace might be established. 
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PART TWO 


League and United Nations 
Structure and Authority 



Origins and Comparison 


The cheat divide that separates the history of international organization 
before and after 1919 is the creation for the first time of a permanent uni¬ 
versal coordinating body, the League of Nations. To be sure, the bricks 
and mortar that went into the making of the League were far from new, 
but the total profile of the plan was quite a bold innovation. Never before 
had there been a continuing organization aimed at embracing the bulk of 
mankind, reinforced by regular meetings and pledged to facilitate world¬ 
wide cooperation on political, economic and social problems. The UN, on 
the other hand, is a more direct extension of the past. And yet, because 
neither the United States nor the Soviet Union was partieularly friendly 
towards the League and because some internationalists have been prone to 
read greater progress into the UN Charter than it actually embodies, it 
has been fashionable in some quarters to speak of the UN as if it were the 
product of spontaneous conception. 

45 
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Such a view ladks long-range perspective. The Lcague-UN experience 
should be treated as two episodes of a single story, and the structure and 
functions of these two systems should be compared side by side. The ob¬ 
jectives of this chapter, therefore, are to call attention to this continuity, 
as well as the differences, between the organizations and to analyze the 
general environments which produced them. 


Genesis of the Leojgue 

To understand the child, one must know the parents. The key to the 
nature of the League Covenant is the fact that it was shaped primarily by 
the interests of the major Allied and Associated Powers which emerged 
from World War I the exhausted victors over the even more exhausted 
Central Powers. Nor is it surprising that the two nations with the greatest 
economic and military resources, the United States and Great Britain, were 
also the most influential architects of the Covenant. The final product was 
a British machine guided by certain Wilsonian principles. The French and 
Italians, though included among the Big Four of the Peace Conference, 
played decidedly second fiddles. The smaller members of the wartime alli¬ 
ance and certain neutral countries submitted proposals and were consulted 
briefly, but exerted relatively little influence. The views of the enemy 
powers received even less attention. As to substance, the preoccupation 
of the Anglo-Saxons was to prevent another world war, through the limited 
functions of peaceful settlement of disputes and international sanctions, 
rather than to attempt any far-reaching surrender of national sovereignty 
or extensive economic and social cooperation. 

Experience Before and During War 

The roots of the League stretched back to the earliest peace plans dis¬ 
cussed in Chapter 2. Naturally, the concepts that were most influential 
were those most familiar to the statesmen who designed the Covenant. 
They included the Concert of Europe, the Hague Permanent Court of 
Arbitration, and the various technical bodies such as the Universal Postal 
Union. Even as late as July 1914, however, the conciliatory British Foreign 
Secretary, Sir Edward Grey, had to admit that his fondest hope — an im¬ 
proved and organized Concert — was still “too Utopian to form the sub¬ 
ject of definite proposals.” ^ War was the stern tutor. It was the unprece¬ 
dented and prolonged destruction of the world conflict, made possible by 
the technological revolution, that persuaded thoughtful men that some way 
must be found to prevent a recurrence of such devastation. 

Other links in the chain were the Allied wartime organizations for mili¬ 
tary and economic cooperation. The need for coordination at the highest 
level first brought about occasional ad hoc conferences of the British and 

1 Alfred Zimmem, The League of Nations and the Rule of Law, 191R-1935 (London: 
Macmillan, 1936), p. 81. 
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French Prime Ministers and other selected Ministers. By late 1916 there had 
evolved a Supreme War Council, composed of the Prime Minister and one 
other Minister from each country in the alliance, supported by professional 
advisers and a permanent staff. It was this body which finally appointed 
Marshal Foch as the supreme Allied Generalissimo. No comparable 
machinery had ever been created before, and it was a powerful adminis¬ 
trative weapon in the struggle for survival. The initiative in this develop¬ 
ment had been taken by the British, who had had previous experience with 
an intergo\'ernm(;ntal Committee of Imperial Defence, which, by 1909, had 
become a channel for coordinating British and Dominion policies, assisted 
by its own advisers and staff.^ 

The war also required machinery to coordinate the procurement, ship¬ 
ping, allocation and distribution of supplies, from sugar to gunpowder. 
This effort began with a Revictualling Commission (better known by the 
more awesome French title, Commission Internafionale de Revitaillement, 
or simply CIR). This agency ultimately sprouted twenty boards and com¬ 
mittees dealing with various commodity programs. Since shipping soon 
became the principal bottleneck, central control finally rested with an 
Inter-Allied Maritime Transport Council (AMTC) which during the last 
months of the war held the reins of 90 per cent of the world’s seagoing 
tonnage. The permanent central "brain trust” of this body was the Trans¬ 
port Executive, composed of one representative apiece from Great Britain, 
the United States, France and Italy. Three of these men (Messrs. Salter, 
Monnet and Atolico) later transferred their energies to the League Secre¬ 
tariat. 

Mr. Arthur Salter became particularly influential through his speaking 
and writing.'^ His principal thesis was that the secret of the AMTC success 
had been that it did not attempt supranational government bvit relied on 
day-to-day voluntary cooperative decisions of top-level officials who had 
the authority in their own governments to carry out these decisions. This is 
said to have spelled “the doom of the vague dreams of world government 
that were current in certain ‘advanced’ circles in the nineteenth cen¬ 
tury Unfortunately, Mr. Salter failed to emj)hasize that what worked 

under the pressure of war might not (and did not) work when men relaxed 
after the storm had passed. During the struggle, the external threat to the 
Allies’ survival was obvious; the objective, relatively simple; and the bene¬ 
fits of cooperation seemed vastly to outweigh the necessary saerifiees in¬ 
volved. None of these considerations remained as compelling in peace¬ 
time. Evidence of this change of climate came earlier than expected. When 
the British proposed in October 1918, one month before the war was to 
end, that the inter-Allied eeonomie maehinery be continued after the 
armistice to assure efficient and uninterrupted relief and reconstruction, the 

2 Ibid., pp. 137-142. 

2 Arthur Salter, Allied Shipping Control; An Experiment in International Administration 
(New York: Oxford, 1921). 

* Zinunem, op. cit, p. 149. 
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United States, in the person of Mr. Herbert Hoover, rejected the plan.'"’ 
Mr. Hoover preferred something similar to his Belgian Relief organization, 
the Allies being represented in proj)ortiou to their resources to support it. 

Voice of the People 

In democratic nations there are always those leaders of public opinion 
who are the major entrepreneurs of iuhueutial ideas and who condition, 
mobilize and interpret the views of the general public. Since internation¬ 
alists in the enemy and neutral countries were scarcely fr(!e to speak 
publicly during the war, leadership in the movement to create an inter¬ 
national organization had to come primarily from the Allied and Associated 
Powers, chiefly the United States, Great Britain and France. Among the 
most noteworthy groups were the League to Enforce Peace, led by former 
President Taft, and the British League of Nations Society, closely allied 
with a group headed by Lord Bryce, distinguished statesman and political 
philosopher. 

The plans of these bodies were of what Professor Alfred Zimmern called 
the “fire brigade” variety. The machinery was designed to go into action 
only to prevent the outbreak of war. The underlying philosophy was pri¬ 
marily diplomatic and legalistic, relying on the traditional methods of set¬ 
tling disputes by conciliation or judicial procedure, sanctions against 
nations failing to submit disputes for such settlement and the ejuasi- 
legislativc function of formulating and codifying rules of international law. 
But there were loopholes to allow “legal” war. Only “justiciable” disputes 
were to be settled by binding decisions. No provision was made for central 
control of sanctions or economic and social cooperation.” Another project 
callctd The Framework of a Lasting Peace, drafted principally by Mr. 
Leonard Woolf under the auspices of the British P’abian Society, was a far 
more positive and daring plan. While it followed the general pattern of 
the other proposals regarding the handling of disputes, it also aimed at at¬ 
tacking the sources of war through long-range economic and social activi¬ 
ties following the trails blazed by such technical bodies as the Universal 
Postal Union. This approach was soon nicknamed “gas and water interna¬ 
tionalism.” Here was the most farsighted plan up to that time.'^ 

Governmental Blueprints 

The general impression one has of the trail of governmental proposals 
that led to the Covenant is that the Americans and British did more thor¬ 
ough planning than anyone else, that this effort came relatively late (not 
in earnest until after the fighting had stopped in November 1918), and that 
it was restricted to a comparatively small number of dedicated interna- 

C'lbid., pp. 151-159. 

® Many of tlie private plans are published in the exhaustive eollection edited by John 
H. Latane, Development of the League of Natiorts Idea, Documents and Correspondence 
of Theodore Marburg, 2 Vols. (New York: Macmillan, 1932). 

7Leonard S. Woolf, The Framework of a Lasting Peace (London: Allen & Unwin, 
1917). 
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tionalists in each country, the British making the most organized effort. The 
first serious studies were initiated in the summer of 1917, when the British 
created a committee under Sir Walter Phillimore, noted international law¬ 
yer; and the French, a committee under Leon Boiugeois, former Premier 
and devoted internationalist. As might have been expected, the “Phillimore 
Plan” was a version of the “fire brigade” type.® The “Bourgeois Plan” was 
of the same school, but made all wars illegal. It provided for binding arbi¬ 
tration of all disputes not settled otherwise and military sanctions con¬ 
trolled by a council dominated by the great powers. Both of these projects 
were in due course sent to Washington to nudge Wilson into revealing his 
own ideas. 

The President thought, however, that discussion of the details of such 
plans at that stage might cause harmful dissension. Hence, he used his 
influence to keep the British and French proposals secret. It was not until 
July 1918, only four months before the war was to end, that he requested 
his personal adviser. Colonel E. M. House, to prepare a tentative draft. 
These initial ideas were strongly influenced by Wilson’s earlier plans re¬ 
garding the Pan-American system and House’s reaction to the Phillimore 
Plan. The House draft tended to follow the “fire brigade” motif, but with 
several distinguishing features, including: authority to issue binding judg- 
uK'iits in all disputes, mutual guarantees of territorial integrity combined 
with possible revision of territorial arrangements by a three-fourths vote, 
reduction of armaments, nationalization of arms manufacturing and the 
right of League intervention in any war or threat of war. It was this plan 
which Wilson adopted, with only a few changes, as his own first drtift. But 
he did not show these projects to his Secretary of State, Robert Lansing, 
in whom he had little confidence. 

As the armistice was being arranged in November 1918, an influential, 
but nameless, draft was drawn up in the British Foreign Office — hence, 
the unoffieial name of “Foreign Office Memorandum” — apparently with 
the participation of Professor Zimmern.® Its puri>ose was to tie together 
the best features of the Concert of Europe, Hague Court, Postal Union, 
Woolf’s Fabian plan and the Committee of Imperial Defence. It provided 
for the coordination of all international, economic and social activities as 
well as the more traditional political and legal functions. War was out¬ 
lawed, but not all disputes were deemed appropriate for binding judgments. 
Two bodies, rather than one, were proposed: an executive conference of 
the great powers, meeting annually, and a larger plenary body, inspired 
by the British Imperial Conference, meeting only every four or five years. 
Finally, there was marked emphasis on the importance of a well-staffed 
permanent st!crctary. 

It was this plan which formed the basis of the “Qecil Draft,” named for 
Lord Robert Cecil, noted British .statesman and internationalist, who was 

* Tins and most of tlic other governmental proposals arc published in David Hunter 
Miller, I'he Drafting of the Covenant, 2 Vols. (New York: Putnam’s, 1928). 

® Zimmem, op. cit., pp. 189-208. 
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placed in charge of the League of Nations section of the Foreign Office. 
The Memorandum seems also to have provided the core of the first top- 
level phm to be revealed to the public at large: The Lcc^tic of Nutious: A 
Practical Suggestion^ published in December 1918 by the farsighted and 
eloquent South African General, Jan Christiaan Smuts. But this scheme 
departed significantly from the Memorandum in not attempting to outlaw 
war entirely and in excluding from League supervision the German Pacific 
and African colonies. He exj)lained that the latter were too much “bar¬ 
barians’' to warrant expectations of self-government. It also happened tliat 
the Dominions had a special interest in these territories and wanted control 
over them. Smuts also enlarged the executive council by adding two repre¬ 
sentatives of the “intermediate” powers and two reiDresenting the “minor” 
powers, to serve on a rotating basis. The great powers would be the only 
“permanent members.” 

Paris, 1919 

Thus the stage was set as the curtain rose on the Paris Peace Conference 
in January 1919.^^ A great upsurge of popular hope for eternal peace burst 
forth in a crescendo of adulation of President Wilson — “Wilson the just,” 
as many men in the street called him. Professor James Shotwell later 
described the great demonstration in the Place de la Concorde: 

The tribute of respect which Paris paid to Wilson was one that I never saw 
the like of and shall never see again. As one of the papers put it, it was a 
“pious privilege” ... to see the man who is in their eyes and in the eyes of 
most of the oppressed of Europe, the first moral force in the world toda> 

. . . guns started booming. . . . The crowds began to strain against the 
guards. Over the river we soon saw tlie bright helmets of the Garde Re- 
publicaine . . . and behind tliem, . . . Wilson. . . . The people cheered 
wildly.^^ 


The pattern of interests that was to leave its imprint on the final outcome 
was revealed in the structure and process of the Conference. The drafting 
of the Covenant was to be supervised by a League of Nations Commission 
composed of two representatives from each of the five major powers (United 
States, Great Britain, France, Italy and Japan) and one representative from 
each of five lesser allies (Belgium, Brazil, China, Portugal and Serbia). At 
the first meeting, however, the smaller countries succeeded in having four 
more of the smaller states added — Greece, Poland, Czechoslovakia and 
Rumania. But the key decisions were usually made in separate meetings 
of the Big Three (Wilson, Lloyd George and Clemenceau). 

Among numerous accounts of the Conference, the major ones are David Lloyd 
George, Memoirs of the Peace Conference, 2 Vols. (New Haven: Yale University Press, 
1939); Miller, op. cit.; and H. W. V. Temperley, ed., A History of the Peace Conference 
of Paris, 6 Vols. (London: Henry Frowde and Hodder & Stoughton, 1924). 

11 James T. Shotwell, At the Paris Peace Conference (New York: Macmillan, 1947), 
pp. 86^7. Used by permission of The Macmillan Company. 
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The draft used as the basis of discussion was one prepared by the Anglo- 
Americans: House and Cecil, advised by their legal experts, David Hunter 
Miller and Cecil Hurst — hence the name “Hurst-Miller Draft.” A French 
proposal, heavily influenced by the Bourgeois Plans emphasis on airtigm 
collective security, was tabled and given no direct consideration. Nor i 
it receive any firm support from the chief French delegate, Georges Clemen- 
ceau, walrus-mustached “Tiger of France,” who expressed little faith in 
such internationalist sehf'ines. An Italian draft also followed the Bourgeois 
pattern, but with unique emphasis on a truly international legislative func¬ 
tion and economic and social development. This, too, was filed away with¬ 
out serious examination. The Japanese were primarily interested in using 
the Covenant and League as instruments to outlaw racial discrimination, 
particularly regarding immigration restrictions in the United States and 
Australia, but outbursts of indignation in California and the intransigent 
opposition of the Australian Prime Minister, William Morris Hughes, 
blocked that effort. 

A preliminary draft was completed only eleven days after the Commis¬ 
sion’s first meeting, and President Wilson presented it to a plenary session 
of die Conference. He then immediately sailed for home to beard the 
Republican opposition in its den, while others remaining in Paris consulted 
with Allies not represented on the Commission. The neutral nations were 
allowed only to present their views at a series of unofficial meetings. After 
Wilson returned in mid-March 1919, the Commission pressed on to finish 
the job. But the atmosphere was less friendly than before due to a com¬ 
bination of circumstances including resistance to the “reservations” which 
Wilson had been persuaded to propose — safeguarding the Monroe Doc¬ 
trine, exempting domestic issues and the right of withdrawal — and bitter 
struggles with the French, Italians and Japanese over their particular objec¬ 
tives regarding the Covenant and general peace settlement. 

During the course of the Conference, there were several major compro¬ 
mises that left their mark on the League. Wilson, for example, wanted a 
strong guarantee of territorial integrity combined with the possibility of 
revising territorial and other agreements (“peaceful change”), but the Brit¬ 
ish succeeded in blunting these efforts, which they considered excessive 
invasions of national sovereignty. Wilson also began by proposing a 
stronger Assembly than the British wanted. The latter were primarily 
interested in safeguarding peace through an improved “Concert” of great 
powers which were to control the League via their dominance in the exec¬ 
utive council. Related to this issue was the understandable desire of the 
smaller powers for stronger representation in the council. This difference 
was reconciled by granting the smaller nations four seats, as originally 
recommended by Smuts. A majority of the council — five seats — remained 
in the hands of the great powers, which would be the only “permanent 
members.” 

It was on April 28,1919, that President Wilson laid the final draft of the 
Covenant before the entire Peace Conference. At the same time an Organ- 
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izing Committee was appointed to plan the establishment of the League at 
Geneva, and Sir Eric Drummond was chosen as the first Secretary-General. 
At the last minute, however, a cruel blow was dealt the infant organization 
by the refusal of the United States Senate, led by Senators Henry Cabot 
Lodge and William E. Borah, to allow the United States to join the League. 
This decision removed one of the main supports on which the structure 
had been designed to rest. 


Genesis of the United Nations 

In 1945, twenty-six years after the founding of the League, a new but 
strikingly similar organization, the United Nations, rose out of the flames 
that had consumed the old. The intervening years had been full of hopes 
and frustrations, limited collective efforts to combat outbreaks of aggres¬ 
sion, followed by the most catastrophic man-made destruction of all his¬ 
tory, World War II. The damage done to tlie material and human founda¬ 
tions of our civilization and tlie potential for doing even greater damage 
were immeasurably more vast in 1945 than in 1919. But the men who 
planned the new world again designed it in the image and likeness of what 
was most familiar: the League pattern, more or less as it had evolved by 
the time the fighting began in 1939. 

The national interests which shaped the new-old system were reminiscent 
of those which had dominated the negotiations of 1918-19 in that the 
Anglo-Americans still marched at the head of the column. But the greatly 
expanded industrial resources of the United States had placed it far in 
advance of everyone else in terms of sheer power superiority. Britain’s 
economic position, on the other hand, had deteriorated badly, due to war 
damage, long-term economic trends, and considerable unrest within her 
empire. But, reinforced by her traditional ties with America, symbolized in 
the warm friendship of President Franklin Roosevelt and Prime Minister 
Winston Ghurchill, her political influence was second only to that of the 
United States. France’s economic position was equally precarious, and her 
political influence had been decisively eclipsed, not only by her defeat and 
occupation at the hands of the Axis, but also by the quixotic leadership of 
General Gharles de Gaulle, who soon succeeded in antagonizing President 
Roosevelt and others. Italy and Japan were now among the vanquished. 
The Soviet Union, on the other hand, which had been seething with revo¬ 
lutionary indigestion in 1919, had become a war partner of the democ¬ 
racies and a great power. 

Ghina’s position in the world did not warrant a position among the 
strongest powers, but President Roosevelt wanted her included among the 
Big Five because of traditional United States relations with Ghina and that 
country’s long struggle against Japan. Moreover, Ghina was represented 
at many of the planning conferences by the able and popular Wellington 
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Koo, who had also been an influential figure in the League. Several of the 
so-called middle powers — especially Canada, Australia, Belgium, the 
Netherlands and New Zealand — exerted considerable influence both be¬ 
cause of their substantial contributions to the war eifort and the quality of 
some of their delegates. The Latin Americans were consulted by the United 
States, made some eontributions, but were not a major force. The Asians 
were in a state of turmoil and not yet in a position to .speak with as strong 
a voice as they have more recently. 

Wartime Cooperation 

Once again the heat of battle had tended to melt armies and economies 
together — but only h'mporarily. The basic character of the alliance 
machinery was fundamentally the same as during World War I, although 
much more fully developed, relying on close day-to-day voluntary coopera¬ 
tion among top national officials rather than attempting any integrated cen¬ 
tral government. The key to the nature of the process was that decisions 
were effective because they were made only by unanimous consent, not 
because! they were made by any supranational authority. The network of 
joint agencies was composed almost entirely of United States and United 
Kingdom representatives. Russia was not included in such an intimate 
embrace but was consulted through looser ad hoc arrangements.^'^ 

The United States-Uiiitcd Kingdom machinery was established far more 
rapidly and extensively than during World War I. Only two weeks after 
the bombing of Pearl Harbor, Prime Minister Churchill arrived in Wa.sh- 
ington for the so-called “Arcadia” Conference, and, ensconced on the top 
floor of the White House opposite Harry Hopkins’ room, he agreed with 
President Roosevelt to a thorough pooling of the two nations’ military and 
economic resources. A Combined Chiefs of Staff, centralized in Washing¬ 
ton, was to integrate* military strategy under the general direction of the 
two heads of state. It was d(!cided not to adopt the United States State 
Department’s plan for a Supreme War Council, including the Soviet Union 
and China,^® nor a looser form of alliance first proposed by the British.^^ 
Unified commands under single military leaders were then and subse¬ 
quently agreed upon for the Mediterranean, Europe, Southwest Pacific and 
Southeast Asia. As for the effectiveness of these instruments, one observer 
has said, “The Combined Chiefs of Staff provided leadership which was 
integrated, balanced, and comprehensive and gave the Allies a vast and 

Accoiints of the allied organization are to be found in: J. J. Llcwellin, “Machinery 
of Wartime Cooperation Between the British Commonwealth and the United States,” 
International Conciliation, No. 398 (March 1944), p. 178; S. McKee Rosen, Combined 
Boards of the Second World War; An Experiment in International Administration (New 
York: Columbia University Press, 1951); Guide to United Nations and Allied Agencies 
(New York: UN Information Office, 194.5). 

1® Cordell Hull, The Memoirs of Cordell IIuU (New York: Macmillan, 1948), Vol. 2, 
pp. 1115-1124. 

1* Robert Sherwood, Roosevelt and Hopkins (New York: Harper, 1948), pp. 469-470. 
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incalculable advantage over their enemies in the higher direction of the 
war.” 

The two allies also decided in January 1942, as in World War I, to 
establish various joint bodies to regulate the flow of essential supplies with¬ 
out which the leviathans could not survive. The most crucial and contro¬ 
versial subject during the January negotiations was how to organize the 
allocation of munitions. The British thought in terms of dividing the world 
into two spheres under the United States and United Kingdom respectively, 
while the Americans wanted a more integrated procedure, finally, the 
United States won British acceptance of a Combined Munitions Assign¬ 
ment Board “to be tried for one month,” with Harry Hopkins, the only 
man who seemed to have the confidence of both sides, acting as Chair¬ 
man.^® Fortunately, this body continued to function throughout the war 
with no more than that temporary mandate. 

A Combined Raw Materials Board was also created in January to plan 

Rochester Wilmot, The Struggle for Europe (London: Collins, 1952), p. 100. 

Sherwood, op. cit., pp. 470-473. 
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the optimum development and use of scarce raw materials. A Combined 
Shipping Adjustment Board was charged with promoting the most efficient 
use of available shipping space, including the chartered fleets of the Nether¬ 
lands, Norway and other allied governments. A Combined Production and 
Resources Board, to which the Canadians gained admission in November 
1942 because of their significant industrial output, was established in June 
1942 to see that the production of the three countries was properly inte¬ 
grated and utilized to the maximum degree. A Combined Food Board, also 
set up in June 1942, with Canada added in October 1943, planned the 
supply of food, fertilizers and agricultural implements. 

More specialized commodity agencies created during the war included 
Combined Aluminum and Magnesium, Copper, Rubber and Steel Com¬ 
mittees; an International Cotton Advisory Committee; and an International 
Wheat Council. Regional bodies established to make optimum use of scarce 
resources in their respective areas included a Middle East Supply Center, 
an Anglo-American Carribean Commission, an Eastern Group Supply Coun¬ 
cil and \'arious Inter-American agencies. This whole far-reaching network 
of some fifty UN wartime agencies, supported by myriad sub-bodies, repre¬ 
sented, as Giaieral George C]. Marshall wrote in 1945, “the most complete 
unification of military effort ever achieved by two allied nations.” 

The Arcadia Conference also produced the term “United Nations.” As 
former Secretary of State Cordell Hull tells it. President Roosevelt, on the 
morning of Deceinb(!r 31, 1941, discaissed the draft text of a joint statement 
of basic objectives with Winston Churchill as he was taking a bath and 
there suggested that it be called “Declaration by United Nations.” “The 
distinguished bather agreed, and thus the term ‘United Nations’ came into 
being.” 

Activating Public Opinion 

Because the destruction of World War II was far more crushing than 
that of World War I and because the League had left a solid deposit of 
useful experience, influential private groups, chiefly in the major demo¬ 
cratic countries, began early in the war to think more diligently than ever 
of ways to improve world organization for peace. Again most of the organ¬ 
ized thinking was done in the Anglo-American countries. And, because of 
their immunity from direct war damage and their greater resources, the 
United States groups carried out the most intensive preparations. 

American Planners. Among the more influential bodies in the United 
States was the Commission to Study the Organization of Peace, established 
at the end of 1939, under the direction of Professor James T. Shotwell, 
noted international scholar and official of the Carnegie Endowment for 
International Peace, who had played a prominent role in world affairs ever 
since the Paris Peace Conference of 1919. This group served as a major 

IT Quoted in Wilmot, op. cit., p. 99. 

18 Hull, op. cit., Vol. 2. p. 1124. 
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coordinator of the views of leading internationalists including Frank 
Aydelotte, John Foster Dulles, Dark M. Eichelberger, Frank Graham, 
Philip Jessup, Charles P. Taft and Quincy Wright —many of whom were 
also members of other groups such as the Council on Foreign Relations, 
Foreign Policy Association and League of Nations Association.** The 
group which concentrated upon academic opinion was the Universities 
Committee on Postwar International Problems, organized during the sum¬ 
mer of 1942, under the direction of Professor Ralph Barton Perry, distin¬ 
guished Harvard philosopher, in close cooperation with the World Peace 
Foundation.-® 

A major cooperative effort among various religious faiths was the National 
Study Conference on the Churches and a Just and Durable Peace, organ¬ 
ized by a Commission of the Federal Council of the Churches of Christ in 
America under the Chairmanship of John Foster Dulles, leading interna¬ 
tional lawyer and statesman. The lustituh; of Pacific Relations held two 
major conferences during the war attended by deh'gates from many UN 
countries particularly interested in the Pacific area: the first in Quebec, 
December 1942, and the other in Virginia, January 1945.-- The Institute 
also sponsored an Inquiry during 1938 and 19.39 out of which emerged a 
provocative book by Professor Percy E. Corbett, Postwar Worlds.'-' The 
Council on Foreign Relations contributed many proposals and some staff 
to the State Department and sponsored the preparation of such studies as 
Professor Eugene Staley’s World Economtj in. Transition.'-* These, of course, 
are only samples of some of the more influential private efforts in the United 
States.^" 

A rough comparative analysis of these various blueprints indicates a 
broad pattern of consensus. Perhaps the first central motif to note is that 
the large majority favored a reinforced League rather than either the 
isolationist extreme of nonparticipation or the internationalist extremes of 
world government. On the other hand, it is interesting that most of these 
private plans, weighted, of course, in favor of international cooperation, 
supported a stronger version than the United States finally proposed at the 
Dumbarton Oaks and San Francisco Conferences. As to stnictun^, all 
groups endorsed the basic framework of the League: an assembly, council, 
mandates (now “trusteeship”) commission, court and secretariat. The 

Reports of the Commission were published in International Conciliation, Nos. 369 
(April 1941); 379 (April 1942); 389 (AprU 1943); 396 (January 1944); and 403 
(September 1944). 

*-^0 Summaries of the Committee’s Reports were published in International Conciliationy 
Nos. 401 (June 1944); 405 (November 1944); 410 (April 1945); and 414 (October 
1945). 

A report was published in International Conciliation, No. 409 (March 1945). 

22 Among the many conference documents, preliminary summary reports of these meet¬ 
ings liave appeared in two volumes: War and Peace in the Pacific (New York: Institute 
of Pacific Relations, 1943). and Security in the Pacific (New York: Institute of Pacific 
Relations, 1945). 

23 (New York: Institute of Pacific Relations, 1942). 

24 (New York: Council on Foreign Relations, 1939). 

26 See other bibliographical references in subsequent chapters. 
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major change was an inclination to accept conclusions developed in the 
last years of the League (expressed in the 1939 “Bruce Report”) that 
economic and social activities should be expanded and their supervision 
transferred from the overloaded political council to a separate council 
under the general direction of the assembly. 

Details of Proposals. Regarding political-military functions, most of these 
plans wanted to keep the general features of the League but to strengthen 
them through outlawing aggressive force, supported by binding sanctions 
with some attempt at a truly international police force. There was a con¬ 
siderable difference of views, however, as to whether all great powers, not 
directly involved, should have a “veto.” Moreover, both the Commission to 
Study the Organization of Peace and the Universities Committee wanted 
all disputfjs to be settled ultimately by binding decisions, thus closing the 
gap that had caused so much trouble in the League. There was less em¬ 
phasis than in 1919, however, on disarmament. 

Most of the proposals favored much more extensive and active coopera¬ 
tion than undir the League in postwar relief and reconstruction, reducing 
trade barriers, stabilizing foreign exchange, improving labor conditions, bet¬ 
tering health, developing cultural relations, assisting refugees and other 
migrants, and encouraging better food production and nutrition. There 
was also support for cooperative j)rograms that represented even more 
marked changes in thinking, such as economic development of underdevel¬ 
oped countries, full employment, international lending, securing universal 
human rights and promoting social security. Regarding colonialism, there 
was broad agreement that the League mandates system should be con¬ 
tinued but that UN supervisory authority should be strengthened and that 
the colonial powers should recognize some international responsibilities 
with rc.spect to all their non-self-governing territories. There was also a 
sizable minority that felt that all dependent territories should be placed 
under direct international administration. 

Private planning in Britain was not as extensive nor as well financed as 
in America, but small circles were active and influential. These included 
the League of Nations Union, Royal Institute of International Affairs, as 
well as political, business, labor and other interests. In general, British 
opinion seems to have agreed with that in the United States, especially on 
the political-military side, but it also reflected Britain’s reluctance to aban¬ 
don her economic regulatory shields or lose control of her empire. Unlike 
the situation during World War I, there was no possibility of extensive 
planning in France, the Netherlands and other Axis-occupied countries. 
Internationalist opinion in the neutral countries was free but not strongly 
organized. And there could be no free expression of internationalist opinion 
in the Soviet sphere or enemy countries. 


2® See Chap. 8. 
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National Interests 

Because of the balance of forces in world affairs mentioned above, the 
United States Government was the dominant power in the governmental 
planning process in even greater degree than in 1919. And at the head of 
the American Government, President Roosevelt and Secretary of State Cor¬ 
dell Hull, unlike President Wilson, were determined to start early and lay 
the foundations of postwar cooperation while the wartime alliance was still 
firm. Within the administration, the planning initiative was seized as early 
as September 1939 by Secretary Hull, who had always had great faith in a 
general international organization — considerably more, apparently, than 
President Roosevelt — and was all too conscious of the way President Wil¬ 
son had by-passed the State Department.-'* Secretary Hull was also a for¬ 
mer Congressman and Senator, and, remembering the bitter executive- 
legislative vendetta in 1919, insisted on close coordination with Congress, 
especially the leading figures of Tom Connally, Democratic Chairman of 
the Senate Foreign Relations Commitee, and Arthur Vanclenberg, ranking 
minority member.^* Hence the planning process in\'olved a balance of 
interests, not only among various executive agencies, but between the more 
internationalist administration and the less internationalist legislature. 

The general trend of official United States thinking, even as early as July 
1943, was that the over-all pattern of the League should be retained but that, 
because of the unfortunate past experience of both the United States and 
the U.S.S.R. with respect to the League as well as other considerations, it 
should be given a new name. It should also be .strengthened through out¬ 
lawing war, providing strong collective sanctions under the control of a 
council dominated by the great powers, each of whom would have a “veto” 
except when party to a dispute in the pacific settlement of differences, 
expanding economic and social cooperation through the UN and separate 
“specialized agencies,” and reinforcing the mandates system with inde¬ 
pendence as the ultimate goal. But it was recognized from the beginning 
that Congress would never consent to giving the UN any binding authority 
over United States interests except by its own consent in each case. Hence, 
the veto was as strongly insisted upon by the United States as by any other 
power. 

Far less staff, time and facilities were made available for postwar plan¬ 
ning in the United Kingdom than in the United States. At the same time, 
the British and Americans consulted far more with each other than with 
any other country, including the Soviet Union, and it was these two powers 


27 Hull, op. cAt., Vol. 2, Part 8; the detailed ofRcial account of the United States’ post¬ 
war planning process is published in Postwar Foreign Policy Preparation, 1939-1945 
Department of State Publication 3850 (Washington: Government Printing Office 1950)* 

28 Hull, op. cit., especially pp. 1259-1263, 1657-1670. The Private Papers of'senat^ 
Vandenberg, edit^ by Arthur H. Vandenberg, Jr., with the collaboration of Joe Alex 
Moms (Boston: Houghton Mifflin. 1952); Daniel S. Cheever and H. Field HaviLid Jr. 

Umted States Fw^gn Policy and the Separation of Powers (Cambridge: Harvard Uni- 
vwsity Press, 1952), pp, 100-106. « atu um 
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that determined the framework of the postwar machinery. While the Brit¬ 
ish generally agreed with the United States political and military plans, 
although Churchill began by emphasizing regional security spheres, each 
supervised by a great power, they were far more wary about lowering their 
tarifF and other economic defenses and far more interested in plentiful and 
cheap credit to reconstruct their badly mangled economy. Also, under Con¬ 
servative Party leadership until the summer of 1945, they vehemently re¬ 
sisted American eflForts to loosen the bonds of their colonial system. 

The Soviet Union seemed interested in the UN primarily as an instru¬ 
ment for assuring itself a place in the great-power council and, hence, a 
decisive share in the control of international relations. But the Russians 
wanted a great-power veto over all questions before the council, while the 
United States and United Kingdom were willing to have the veto apply to 
only matters involving sanctions. In the economic and social sphere, the 
Soviet Union seems to have been chiefly concerned with relief and recon¬ 
struction assistance. It showed little enthusiasm for general cooperation on 
long-range problems and began by urging that the economic and social 
apparatus be entirely divorced from the political structure. The Russian 
attitude towards UN supervision of dependent territories was divided be¬ 
tween its desire to gain administrative control over an area, such as Tripo- 
litania, and to use the system as a lever to break the hold of other powers 
over their d(qDendencics. 

France, playing a relatively insignificant role during the planning process, 
generally agreed with the United Stales and United Kingdom, but was very 
conservative on colonial policy. China was somewhat more influential, 
assisted by the close relations of Chiang Kai-shek and Wellington Koo with 
the American leaders, but tended to be more interested than the great 
powers in economic and social cooperation and a liberal colonial policy. 
The “middle” states, particularly Canada, Australia and New Zealand, ex¬ 
erted significant influence, often mediating among the giants, especially at 
San Francisco, and pushing hard for less great power dominance, a stronger 
assembly and economic and social program, and more liberal standards in 
colonial administration. The Latin Americans, Asians and Africans also 
tended to follow this line, but carried less weight. 

Road to Peace 

The governmental planning process was not as simple as it had been 
in 1918-19, centering chiefly around a single "peace conference.” The 
determination to construct the postwar organizations before negotiating 
the peace treaties and to assign some major economic and social functions 
to semi-independent agencies, patterned after the prewar International 
Labor Organization (ILO), meant that there was not to be merely one con¬ 
ference, but a whole series of conferences. 

The first official step was taken when President Roosevelt and Prime 
Minister Churchill met at .sea, where both men were always most content, 
off Newfoundland aboard HMS Prince of Wales and the USS Augusta dur- 
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had passed and during which an international police force composed of 
the United States and Great Britain had had an opportunity of function¬ 
ing.”^® There was also some conflict between the American desire for 
freer trade and Churchiirs defense of the Commonwealth preferential sys¬ 
tem. The most relevant pledges of the two powers for this study were as 
follows: 

Fourth, ... to further the enjoyment by all States ... of access, on equal 
terms, to the trade and to the raw materials of the world which are needed 
for their economic prosperity. . . . 

Fifth, ... to bring about the fullest collaboration V)ctween all nations in 
the economic field with the object of securing, for all, imx)roved labor stand¬ 
ards, economic adjustment, and social security. 

Eighth, . . . Since no future peace can be maintained if land, sea, or air 
armaments continue to be employed by nations which threaten, or may 
tlireaten, aggression . . . they believe, pending the establishment of a wider 
and ptMinanent system of general security, that the disarmament of such 
nations is essential. . . . 

Immediately after the attack on Pearl Harbor, this commitment was 
extended to the Soviet Union and twenty-three other governments in the 
form of the United Nations Declaration i^roclaimed at Washington in 
January 1942. Shortly thereafter, in February, the United States began 
gathering j)ledges for a iiostwar relaxation of trade restrictions, tied to its 
wartime aid, as it negotiated a Lend-Lease Agreement with Britain. In 
May and June of the following year, all of the United Nations met for the 
“first postwar conference,” the Food and Agriculture Conference, at Hot 
Springs, Virginia, to create the first new specialized agency, the Food and 
Agriculture Organization (FAO). Many observers also thought of this 
meeting as a “rehearsal” for creating the new League. 

In October 1943, Secretary of State Hull, a long sufferer from claustro¬ 
phobia, agreed to take the first airj)lane ride of his lift% at the age of 
seventy-one, to go to Moscow to reach agreement with the Russians on a 
number of points of conflict. Hull had finally won President Roosevelt’s 
consent to plan for a general international organization, and he was de¬ 
lighted to secure a Russian commitment for the same objective in the Mos¬ 
cow Declaration of the Four Nations on General Security issued on October 
30: 


That they recognize the necessity of establishing at the earliest practicable 
date a general international organization, based on the principle of the 
sovereign equality of all peace-loving States, and open to membership by all 
such States ... for the maintenance of international peace and security... 

20 Sumner Welles, Where Are We Heading? (New York; Harper, 1946), p. 15. For 
other accounts of these discussions, sec Sherwood, op. cit-; Winston S. Churcliill, The 
Grand Alliance (Boston: Houghton Mifflin, 1950), Chap. 4. 

•^0Quoted in International Conciliation, No. 372 (September 1941), p. 596. 

Quoted in International Conciliation, No. 395 (December 1943), p. 602. 
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The following month, representatives of the allies gathered in Washington 
to sign the Agreement establishing the UN Relief and Reha ji ^ ‘ 

ministration (UNRRA) in order to avoid the fumbling which followed 
World War I by preparing in advance for a truly international large-scale 
rehabilitation effort. The first meeting of an established specialized agency 
to consider postwar problems was the conference of the International Labor 
Organization (ILO) in Philadelphia in April 1944. In July 1944, the United 
Nations met at Brettou Woods, New Hampshire, to form the International 
Monetary Fund (IMF) and International Bank tor Reconstruction and Dc'- 
velopment (IBRD). 

The first Big Three meeting devoted entirely to the ereation of a gen¬ 
eral international organization was lield in Washington, during August 
and September 1944, at the lovely Dumbarton Oaks estate, former home 
of Robert Woods Bliss, once Ambassador to Argentina, who had donated 
it to Harvard University. It is scarcely surprising that the major emphasis 
at Dumbarton Oaks was on security rather than economic and social mat¬ 
ters. Unlike the League, there was to be a clear division of functions 
between the Assembly and Security Council, with the latter “primarily 
responsible for the maintenance of international peace and security” and 
solely charged with taking “action.” The Council’s decisions on the em¬ 
ployment of sanctions were to be binding, subject to the great power “ve?to,” 
and to be implemented through national contingents made available in 
advance through si^ecial treaties. The major dispute was between the Rus¬ 
sians, who insisted that the great powers bo allowed to exercise their veto 
on all questions, and the British and Americans, who wanted to prohibit a 
party to a dispute from voting in its own case. Even President Roosevelt 
could not budge the Soviet Ambassador, Andrei Gromyko, in an hour-long 
session beginning at seven-thirty in the morning. Finally, the issue was 
left to the heads of state at the subsequent Yalta Conference. 

The Soviet Union and United Kingdom tended to give the Assembly a 
less important role than the Americans but soon accepted the United States 
point of view. The Russians also finally agreed that economic and social 
activities as well as security functions should be under the UN. Accord 
was also reached on more extensive economic and social objectives than in 
the Covenant, further development of the ILO-type specialized agencies 
coordinated under the ECOSOC and General Assembly, and the reestab¬ 
lishment of an international court similar to the prewar Permanent Court of 
International Justice. There was no discussion of the colonial problem, how¬ 
ever, largely because the United States Chiefs of Staff thought the issue 
would breed disunity among the allies and also because they were opposed 
to placing the hard-won Japanese mandated islands in the Pacific under 
UN supervision.®^ 

Since the Soviet Union insisted she could not meet with China because 
she was not at war with Japan, separate United States-United Kingdom- 
China talks were held on the Dumbarton Oaks draft during September 
82 Hull, op. dt., p. 1706. 
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and October 1944. The Chinese delegation, led by Wellington Koo, tended 
to emphasize economic and social cooperation and liberal trusteeship pro¬ 
visions more than security, but was not in a position to press its views. 

At the favorite Russian seaside resort of Yalta, on the Black Sea, Roose¬ 
velt, Churchill and Stalin met in elaborate palaces inherited from Czarist 
days, during February 1945, to hammer out further compromises on various 
military and postwar issues. Regarding the voting question, it was decided 
that the Big Five, even when parties to disputes, might veto the applica¬ 
tion of sanctions but not recommendations dealing with the peaceful settle¬ 
ment of disputes. The Americans and British firmly opposed another Rus¬ 
sian proposal that all sixteen of the Soviet Republics be given separate 
representation in the UN, but Roosevelt agreed in a private talk with 
Stalin to support representation for two of them: the Ukrainian and Byelo¬ 
russian Republics. On the touchy colonial issue, as Secretary of State 
Edward Stettinius, who had taken over when Secretary Hull resigned be¬ 
cause of illness, began reading a draft proposing a slightly reinforced man¬ 
dates system, the famous Churchillian wrath erupted against what the 
Prime Minister alleged was mischievous meddling with the British Em- 
pire.'*’^ But agreement was finally reached on the basic principles of a 
trusteeship system. 

At Chicago, in November 1944, the International Civil Aviation Organ¬ 
ization (ICAO) was formed in spite of vehement differences bt:tween the 
United States and Commonwealth nations on the future sharing and devel¬ 
opment of world air traffic. Early in 1945, there was an Inter-American 
Conference on War and Peace, held at Mexico City, in which the Latin 
Americans pledged support of a general international organization but ex¬ 
pressed considerable concern that the smaller states and regional systems, 
such as theirs, should be given stronger voices. 

San Francisco, 1945 

“The work, my friends, is peace; more tlian an end of tfhs war — an 
end to the beginning of all wars; yes, an end, forever, to this imprac¬ 
tical, unrealistic settlement of tlie differences betw-een governments 
by the mass killing of peoples. Today ... as we go forward toward 
the greatest contribution that any generation of human beings can 
make in this world — the contribution of lasting peace — I ask you 
to keep up your faith. . . . ” 

These words were part of the last address written by President Roosevelt, 
to be delivered on April 13, 1945, on the eve of the San Francisco Confer¬ 
ence, which was to convene on April 25. The address was never delivered, 
however, since the President died on April 12. But the “work” of peace 
went ahead as the UN Conference on International Organization began its 

Edward R. Stettinius, Jr., Roosevelt and the Russians (Garden City: Doubleday, 
1949), pp. 237-239. 

International ConcOiation. No. 412 (June 1945), pp. 404-405. 
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meetings in the ornate Opera House during the faultless spring weather of 
San Francisco. Here the Big Four, acting as the Sponsoring Powers, laid 
the Dumbarton Oaks Draft before forty-six other states that had either 
signed the Declaration of the United Nations by January 1942 or had de- 

dared war on the Axis by March 1945. 

The principal division of interests which underlay the negotiations was 
between the Big Four, pledged to defend a common set of proposals and 
anxious to avoid reopening old wounds, and the middle and smaller coun¬ 
tries that, in the main, resented what they alleged was excessive domina¬ 
tion of the UN by tlie great powers, especially as symbolized in the veto. 
Hence the smaller countries deluged the Conference with a snowstorm of 
amendments aimed at strengthening their hand and liberalizing the eco¬ 
nomic, social and trusteeship provisions, witlioiit, howevcT, advocating 
world government any more than the great powers. There were also cleav¬ 
ages within each of these camps. The Soviet Union was the most intransi¬ 
gent exponent of great power dominance, while the United States and 
United Kingdom tended to be somewhat more conciliatory in meeting the 
complaints of their many lesser allies. 

Among the other staters, Australia, New Zealand and a few other “pro¬ 
gressives” were the most ambitious in the economic and social sphere, 
particularly on the issue of “full employment,” while others, such as Argen¬ 
tina, were among the most conservative. On the colonial question, there 
was a somewhat different line-up with the United Kingdom, France and 
other conservative colonial powers on one side, the U.S.S.R. and China 
leading the anti-colonial forces, and the United States, Australia and New 
Zealand (the latter two being colonial powers but under labor govern¬ 
ments) attempting to mediate. It is also important to recognize the impact 
of individual personalities who sometimes increased the influence of their 
delegations far beyond what seemed warranted by the economic and mil¬ 
itary position of their countries. Such a figure was Herbert Vere Evatt, 
Australian delegate, whom one writer has called the leader of the smaller 
states. 

His determination that the small powers should obtain as much as they 
possibly could, combined with his tireless energy, knowledge, and force of 
personality, made him at once the detestation of the Big Five and the cham¬ 
pion of the little forty-five. If an award had been made for the ablest and 
most effective delegate to the Conference, it would have gone without ques¬ 
tion to Dr. Evatt.3t> 

As usual, the process of the Conference also reflected the tensions aris¬ 
ing from the special interests of the participants. The meetings began 
under the cloud of intense feeling over the admission to the Conference of 
certain controversial countries. Finally, the gates were reluctantly opened 
to the Ukrainian and Byelorussian Republics, according to the Roosevelt— 

Eugene P. Chase, The United Nations in Action (New York: McGraw-Hill, 1950), 
pp. 56-57. 
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Stalin agreement at Yalta, and to Argentina, sponsored by the Latin Amer¬ 
icans and the United States, but not to the Communist-dominated gov¬ 
ernment of Poland. The bitter debate over these admissions was one of the 
principal harbingers of the cold war. 

The organization of the Conference was somewhat more representative 
than in 1919, although a comparison is made difficult by the fact that the 
Dumbarton Oaks and San Francisco phases had previously been com¬ 
bined in a single conference. Unlike 1919, the drafting was not done in 
one Commission of fourteen governments, but in twelve Committees under 
four Commissions and a Steering Committee, in all of which each of the 
Conference’s fifty governments was entitled to be represented. And these 
bodies did a freer and more thorough job of revision than the great powers 
had originally intended. Decisions were also made by the more flexible 
two-thirds majority rather than unanimity.”® At the same time, one must 
recall that the Conference was merely revising proposals previously drafted 
by the great powers. Furthermore, their deliberations were subject to the 
guidance of a fourteen-member Executive Committee (the Big Five plus 
Australia, Brazil, Canada, Chile, (Czechoslovakia, Iran, Mexico, the Nc^ther- 
lands and Yugoslavia), a Coordinating Committee' (composed of expert 
deputies of the Executive Committee to coordinate the drafts of the main 
Committees), and informal meetings of the Big Five at the penthouse head¬ 
quarters of the United States delegation in the Fairmont Hotel on Nob 
Hill. And, when the latter powers firmly resisted amendments, as in con¬ 
nection with the veto, the smaller powers were compelled to recognize that 
parliamentary equality had to bow to power inequality. 

The upshot of the Conference was that the Dumbarton Oaks framework 
remained virtually intact, but the details were thoroughly rewritten and 
expanded. Among the major changes adopted were a more expansive state¬ 
ment of the Assembly’s authority to discuss and recommend, elevation of 
the ECOSOC and Trusteeship Council to the status of “principal organs,” 
and enlargement of their authority. But there was no serious breaching of 
the veto. The most crucial dispute on this issue, which at one point seemed 
about to wreck the Conference, was among the great powers themselves 
over whether the veto should apply even to the discussion of a problem 
prior to any substantive decision. This was not settled until Harry Hopkins 
was prevailed upon to get out of a sickbed to fly to Moscow regarding that 
and other issues. Only then did Stalin agree with the United States’ and 
United Kingdom’s view that the veto .should not apply to such “procedural” 
questions as merely placing a matter on the agenda.®^ In the economic and 
social sphere, the United States Congress had become so alarmed over the 
ambitions of the progressives, particularly in connection with the “full em¬ 
ployment” question, that the Americans succeeded in having the “domestic 

®® Records of the Conference have been published as Documents of the United Nations 
Conference on International Organization, San Francisco, 1945 (London and New York: 
UN Information Organizations, 1945-1946), hereinafter referred to as UNCIO. 

Sherwood, op. cit., pp. 911-912. 
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Charter was signed on June 26, 1945. , , o • r * 1 - 

To blow life into the Charter and prepare for the first session of the 

General Assembly, the Conference created a Preparatoiy Commission, 
composed of all states attending the Conference, with headquarters in 
London. Its Executive Committee c-onsisted of the same fourteen states 
that had served as the Conference’s executix e body. This Committee first 
met in August 1945, and the Commission’s final recommendations for im¬ 
plementing the Charter were adopted tn'o days before Christinas. In the 
meantime, the United States Senate, led by the bipartisan team of Senators 
Connally and Vandenberg, had approved the Charter with only two^ dis¬ 
senting votes, and enough ratifications had been deiiosited to put tlie (char¬ 
ter into effect on October 24, 1945, now celebrated throughout thti world as 
UN Day. The first session of the Assembly began in London on January 
10, 1946. 


Other specialized agencies were not formed until after the San Fran¬ 
cisco Conference. The World Health Organization (WHO) was created 
in New York City in the summer of 1946. The proposed International Trade 
Organization (ITO) was planned during 1947 and early 1948, but has still 
not been put into effect. The World Meteorological Organization (WMO) 
was formed in Washington during September and October 1947. A Con¬ 
vention for an Inter-Governmental Maritime Consultative Organization 
(IMCO) was drawn up during February and March 1948, but this has not 
yet gone into effect. 


Over-All Comparison 

As a prelude to the more intensive comparison of the League and UN 
below, it is useful to look over the rooftops of these two systems to get 
some sense of their general similarities and dissimilarities. The first and 
most important impression one has is that there is more continuity than 
discontinuity between them. For all their differences, they are basically the 
same — voluntary associations of states established to foster cooperation 
among their members in certain stipulated political, economic and social 
areas. They were both endowed with essentially the same organizational 
limbs, including an assembly, council, economic and social bodies, trustee¬ 
ship committee, court and secretariat. The delegations of member states 
were to be equal in size, with one vote apiece. In most matters, these 
organs were authorized only to recommend, not command. In the security 
sphere, their founders intended that action to extinguish threats to the 
peace should be left primarily to the political councils dominated by the 
great powers. 

But the two systems are not quite as identical as Tweedledum and 
Tweedledee. Changes have been introduced in the UN Charter which 
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make the newer organization stronger in its authority to maintain peace 
and more ambitious in its economic, social and non-self-goveming terri¬ 
tory programs. While membership in both systems was opened to any state 
able and willing to comply with the obligations of membership which the 
Assembly would approve by a two-thirds majority, the Charter also pro¬ 
vides that the Security Council must make a prior endorsing recommenda¬ 
tion, which is subject to the veto. For this reason, admission to member¬ 
ship has been snarled up in East-West differences. Unlike the Covenant, 
tlic Charter contains no authority for withdrawal from the UN, but it adds 
a new provision that the Covenant lacked: suspension of a Member’s priv¬ 
ileges by the General Assembly on recommendation by the Security Council. 

As for voting, the League’s general unanimity requirement, which was 
qualified by a number of formal and informal exceptions, has been re¬ 
placed by various majority rules in the UN: two-thirds for substantive, and 
majority for proet'dural, recommendations in the Assembly; a special major¬ 
ity of seven out of eleven, for procedural, and including the five permanent 
members for substantive, questions in the Security Council; and simple 
majority for all questions in the ECOSOC and Trusteeship Council. 

Reinforcing Security Organization 

The most publicized alterations were carried out in the colh'ctive security 
wing of the new structure. While the League Assembly and Council had 
approximately etiuivalent jurisdictions, with the latter thought of as the 
“cabinet” of the. plenary body, an effort was made to draw a much sharper 
distinction between the two organs in the UN. The Assembly was to con¬ 
centrate upon general recommendations, leaving “action” and “primary 
responsibility for the maintenance of international peace and security” to 
the Council, which was also relieved of its nonsecurity functions. The 
Council continues to be composed of two kinds of states: great powers, 
with permanent seats, and lesser states, w’ith temporary scats. But the 
Charter provided that the latter should have a slight majority, six out of 
eleven, rather than a minorit>% as originally planned in the Covenant (in 
practice they usually had a majority). Nor can the composition of the 
Security Council be altered simply by an Assembly decision; it now re¬ 
quires a Charter amendment. 

Regarding the United Nations’ policeman duties, there is less emphasis 
than in the Covenant on automatic sanctions and more on compulsory sanc¬ 
tions triggered by decision of the Security Council, subject, of course, to 
the Big Five veto. Under the Covenant, all Members were committed to 
guarantee each other's territorial integrity and political independence, but 
were not explicitly bound to follow League recommendations regarding 
enforcement action. Under the Charter, the Security Council decides on 
behalf of the entire UN whether peace is threatened and whether sanctions 
— political, military or economic — shall be applied. Such decisions are 
binding on all Members, military contributions to be arranged in advance 
through special agreements with each nation. The General Assembly may 
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make no recommendation while the Council “is exercising in respect of any 
dispute or situation the functions assigned it. . . unless the Security Coun¬ 
cil so requests.” The Covenant placed great store in the reduction of 
armaments. The Charter devotes less attention to this issue, and speaks 
of “regulation” more than “reduction.” 

Economic, Social, Trusteeship Changes 

To attack the economic and social roots of war, the Charter’s objectives 
are far broader and bolder than those t)f the Covenant. Concepts not even 
mentioned in the older document have become key pillars of the Charter: 
human rights, higher standards of living, full employment, economic devel¬ 
opment, and cultural and educational cooperation. Neither system was 
endowed with authority to issue binding legislation, but the Charter com¬ 
mits Members to “take joint and separate action in cooperation with the 
Organization for the achievement of the purposes” set forth in the Charter. 
The Assembly is now the exclusive ultimate authority, no longer sharing 
that role with the political council. At the same time, the new ECOSOC 
serves as the Assembly’s agent in providing more direct supervision than 
the larger body can give. The Commissions under ECOSOC are similar 
to the League’s expert committees, but their members are governmental 
representatives rather than independent specialists. The ideal of cen¬ 
tralization of economic and social activities directly under the League has 
been replaced with a system of loose UN coordination of the programs of 
its own bodies with those of separate specialized agencies. 

One of the major innovations with respect to the colonial question is the 
entirely new Chapter 11 in the Charter, which binds Members controlling 
non-self-governing territories to aim towards certain political, economic 
and social objectives, very similar to those governing the trusteeship system, 
and to transmit regularly to the Secretary-General information on condi¬ 
tions in those territories. While the companion trustee.ship system is basi¬ 
cally the same as the League mandates system, it has been reinforced. The 
Trusteeship Council has been elevated from being an advisory body of 
experts under the political council, as was the Permanent Mandates Com¬ 
mission, to the rank of “principal organ” composed of governmental repre¬ 
sentatives. Provision has also been made for equal representation of colonial 
and noncolonial powers on that body. Unlike the Covenant, the Charter 
allows petitions to be submitted directly, rather than through the admin¬ 
istering power, and authorizes the Trusteeship Council to inspect the trust 
territories and prepare annual questionnaires which the administering 
countries are obliged to answer. The Charter also authorizes direct interna¬ 
tional administration of territories, but, as under the League, no area can 
be placed under the system except through voluntary submission. The 
political Security Council no longer has any supervisory authority except 
for “strategic trusts” and any situation involving a threat to the peace. 
Finally, the objectives of the new system are more liberal and explicit and 
are the same for all trust territories. 



70 LEAGUE AND UNITED NATIONS — STRUCTURE AND AUTHORITY 

The major diange with respect to the SiH;retatiat is the mcreased cm- 
phasis on the political role of the Secretary-General. Unlike the Covenant, 

the Charter specifically directs him to make an annual leport to the General 
Assembly and call to the attention of the Security Council any niattc'r 
which in his opinion may threaten world peace. The new International 
Court of Justice is virtually a carbon copy of its predecessor, the Perma¬ 
nent Court of International Justice, but it has been brought into much 
closer relationship with the general organization. Far more attention is 
also devoted in the Charter to the use of regional arrangements in cooper¬ 
ation with the UN, The prohibition against iin^asion of a Members domes¬ 
tic jurisdiction” applied only to the peaceful settlement of disputes in the 
Covenant, while under the Charter it covers all UN functions. Amend¬ 
ments of the Covenant required a unanimous \'ote of the Assembly and 
ratification by two-thirds of the Members, including all members of tlu* 
Council. Changes in the Charter call for a two-thirds vote of the General 
Assembly and ratification by two-thirds of all Members, including only tht^ 
permanent members of the Security Council. 

These are the broad constitutional features of the first two permanent 
general international organizations in the history of civilization. It is also 
relevant to repeat that they cannot be understood except in the context of 
tlie political, economic and social forces that have shaped them in both 
their original founding and later evolution. Of course, the crucial ques¬ 
tion to ask about them is: how effective have they been and can they be 
in meeting the needs of mankind? It is this question that is the principal 
theme of the rest of Parts Two and Three of this volume. 
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Assemblies—‘‘Town Meetings of the World” 


. The Charter gives the Assembly great opportunities to make 
an important contribution to the cause of the maintenance of peace 
and security.” — A. A. Gromyko, Soviet Union ^ 

“ . . . the General Assembly occupies a central position in the 
Organization ... it will wield great authority ... it will be concerned 
with the constructive solutions of international problems . • . ” 
— E. R. Stettinius, United States - 


With these encouraging words the chief delegates of the two greatest 
world powers ushered into being in 1945 the United Nations General As¬ 
sembly— newest version of an old ideal, the “Parliament of the World.” 
The late Senator Arthur Vandenberg christened it with a more Yankee 
name: Town Meeting of the World. While the General Assembly is most 
similar to its immediate predecessor, the League Assembly, its origins go 
back to the first intertribal gathering of history and the more recent pre- 
League conferences mentioned in Chapter 2. The major problems regard¬ 
ing the structure and authority of the League and UN Assemblies have 
been very similar to those of other plenary bodies, national as well 
as international. There is the cpiestion of membership: what interests are 
to be represented and how (including the issue of weighted representa¬ 
tion)? There is the problem of how to organize the decision-making proc¬ 
ess, including rules regarding meetings, debate and voting. There is the 
matter of what authority to grant the assembly, especially with respect to 
substantive decisions, administration and budget. Finally, there is the 
perennial struggle between the legislature, widely representative but ad¬ 
ministratively clumsy, and the executive, streamlined for action but not 
pretending to be a broadly representative body. Of course, neither the 
League nor UN Assembly has been given truly legislative authority. Never¬ 
theless, they have, on occasion, been the means of generating considerable 

^ UNCIO, I, p. 664. 

2 Report to the President ...» Department of State Publication 2349, Conference 
Series 71 (Washington: Government Printing Office, 1945), p. 65. 
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collective influence, as in the Korean situation. One can understand that 
impact, however, only by analyzing tlie total pattern of forces behind it. 


League Assembly 


Birth of an Idea 

The most important fact about tlie creation of the League Assembly is 
that it was primarily the child of the grt^at powers that had won World 
War I — not the smaller states nor the private crusaders for international 
cooperation. The second most inn>orIant factor is tlic philosophy (hat moti¬ 
vated the larger powers: that the new international organization should not 
attempt to rebuild the world from top to bottom but should perform the 
strictly limited function of acting as a “fire brigade” to extinguish the more 
serious fires whenever they should break out. The emphasis was more on 
the pound of cure than the ounce of prevention. Only a few far-sighted 
planners thought in terms of long-range efforts to fireproof the world by 
seeking to eradicate the fundamental causes of international conflict. 

Most of the influential private plans — including those of the Bryce 
Group, British League of Nations Society, and the American League to 
Enforce Peace — were of the “fire brigade” school.’’ They centered prima¬ 
rily around tlie settlement of disputes, “justiciable” (jucstions to go to a 
court and “non-justiciable” ones to a conciliation council with only recom¬ 
mendatory authority. While these plans were vciy remote from the League 
Assembly that finally emerged, the American League to Enforce Peace 
came closer with a proposal for occasional conferences to formulate rules 
of international law which would be binding on the court unless rejected 
by a member state within a certain period. The Bryce and American jilans 
suggested admitting to the League only the great powers and selected 
smaller states, but the British League of Nations Society was willing to 
open the doors to all “civilized” nations desiring to join. The special Amer¬ 
ican legislative conferences were also to be opened to all states. The Brit¬ 
ish Fabian Society’s plan, on the other hand, envisaged far broader cooper¬ 
ation among nations on more long-range problems through an International 
Council, modeled after the conferences of the Universal Postal Union, 
whose membership would include forty or fifty independent states.^ The 
Council was to be a “continuously existing deliberative and legislative 
body” composed of five representatives from tlie great powers and two 
from the smaller nations. 

British Governmental Thinking. While President Wilson was the central 
driving force behind the Covenant, his main contribution was made in the 
areas of general principles and goals. It was the British who were most 
influential in matters of organization. The first official British draft was 
the cautious and legalistic Phillimore Plan of March 1918 which followed 
® See pp. 48—49. * See p. 48. 
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the pattern of the two private British proposals mentioned above except 
that it provided for arbitration rather than judicial settlement of justiciable 
disputes; membership was to be restricted.® 

The Foreign Office Memorandum of November 1918 was much more 
like the Fabian Society’s Plan and was the first to emphasize the need for 
two bodies rather than one.® It was suggested that there be a “standing 
interstate conference” of only the great powers which would meet annually 
and act as the executive committee (shades of the British Cabinet) of a 
plenary conhjrence, an adaptation of the British Imperial Conference, repre¬ 
senting all members and meeting only every four or five years. Lord Robert 
Cecil later used this Memorandum as the basis for his plan, which, when 
married with certain American proposals, became the Hurst-Miller draft 
that was used as the basis for discussion at the Peace Conference. General 
Smuts’ draft of December 1918 also followed the Memorandum and in¬ 
sisted that, because the Assembly’s powers would be merely recommenda¬ 
tory, each member state should have only one vote.^ The assembly was to 
have no direct control over the League’s work but merely to debate and 
recommend, leaving the initiative as much as possible to the great power- 
dominated council. 

American and French Ideas. American governmental planning began 
with Colonel House’s draft of July 1918 which spoke in terms of a “meeting 
of ambassadors and ministers” of the great powers, in almost continuous 
session, to engage not only in conciliation but also in formulating plans for 
disarmament and deciding on “territorial modifications” by a three-fourths 
majority.® President Wilson’s own first draft adopted essential features of 
the House plan but expanded the council membership to include small as 
well as great powers.® 

The French Foreign Office Plan, prepared during the summer of 1918, 
stiggested a plenary body to consider non-justiciable disputes but gave it 
powers which made the British and Americans shudder.^® Composed not 
of ambassadors but of higher officials authorized to bind their govern¬ 
ments, it was intended not only to recommend settlements but to hand 
down final decisions and enforce them by means of sanctions — “diplo¬ 
matic, legal, economic, and military.” 

Paris, 1919 

When the Peace Conference met in January 1918 it was the Anglo-Amer¬ 
ican conception of the League — one of flexible persuasion rather than in¬ 
flexible compulsion — that dominated the deliberations. Wilson’s second, 
third and fourth drafts, all prepared in Europe during the first two months 
of 1919, were strongly flavored by the Smuts memorandum to the extent of 
providing for both a council and an assembly, endorsing firm Coimcil guid- 

® See p. 49. * See p. 49. 

* See p. 49. ® See p. 49. 

^See p. 50. i®See p. 49. 
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anoe for the Assembly and agreeing that Ass^bly d^sions shonld be no 
more than recommendations. Wilson was also gradmtlly pers«ad«l by 
British thinking to transfer most sj^Bo security functions from the Assem- 

bly to the Council. . „ u i i -1 

The British, seasoned graduates of the Concert of Europe school, did 

not hide the fact that they believed, as Lord Robert Cecil put it, that the 
Great Powers must run the League and that it was just as well to recognize 
it flatly as not.” ” The British thought of the Assembly primarily as a forum 
in which small as well as great powers could meet approximately every 
four years and debate burning international issues, but they wanted to 
give it precious few specific functions other than the relatively harmless 
one of talking. Nevertheless they did suggest allowing the Assembly to 
consider disputes tran.sfc!rred to it from the Council and to provide for the 
revision of obsolete treaties and tlie correction of other disturbing inter¬ 
national conditions. ^ 

The French rolled in their heavily armored plan described above, calling 
for strong binding authority and ambitions sanctions, but it was immedi¬ 
ately sidetracked. The Italian plan was built along similar lines, although 
it went farther in calling for international planning to provide the “neces¬ 
sary conditions” for a nation’s “development.” But this project received 
even less attention than the French. 


Anatomy of (he Assembly 

Who Were Its Members? 

Each League Member was authorized to send not more than three repre¬ 
sentatives to the Assembly, a limit intended to protect the smaller states 
from being overwhelmed by the larger countries’ ability to send an almost 
unlimited number of delegates. The three representatives could be, and 
were, supplemented by substitutes and advisers. The larger delegations 
tended to number about thirty. 

To give the Assembly more of a parliamentary flavor, General Smuts 
had suggested that, at least once every four years, “representatives of 
national parliaments and other bodies representative of public opinion” 
should be included in national delegations. The Peace Conference was 
unwilling, however, to bind states on this matter, but, in actual practice, 
France, Sweden and Denmark made a sincere effort to include in their 
delegations representatives of their major parties. Great Britain and most 
other countries, however, favored the parties in power with the result that 
the views of these delegations often experienced radical shifts when national 
leadership changed hands. As for the level of representation, about half 
the countries sent either prime ministers or foreign ministers, who could 
naturally act with considerable leeway, while the others sent top ambassa- 

11 David Hunter Miller, My Diary at the Conference of Paris (New York: Printed for 
the author by the Appeal Printing Co., 1924), Vol. 1, p. 87. 
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dors. On the whole these delegates seem to have been a very able and 
distinguished body of men. 

As in any political organization, the delegations tended to coagulate into 
blocs according to their common interests, shaped by geographical, political 
and economic affinities. The most powerful and united group was that 
composed of Great Britain and the Dominions. France and the Little 
Entente (Czechoslovakia, Rumania and Yugoslavia) exerted substantial 
influence in the earlier years, but less as time went on. Germany, after 
being admitted in 1926, was frequently supported by Austria, Hungary, 
and later, Italy. The Scandinavian states cooperated closely, sometimes 
joined by the Netherlands, Belgium and Switzerland. The Latin Americans 
also presented a united front on many questions. All of these blocs oper¬ 
ated with greatest solidarity on matters of group prestige, e.g., the selec¬ 
tion of League officers, but had grearter difficulty maintaining united fronts 
on substantive issues. 

How Did They Vote? 

In tlie hallowed tradition of most previous diplomatic conferences, all 
Assembly decisions, according to Article 5 of the Covenant, were to be 
made by unanimous vote except where otherwise provided in the Covenant 
or Peace Treaties. The exceptions set forth in the Covenant were largely 
administrative and procedural matters and included: admission of new 
Members (two-thirds), approval of an inenjase of the members of the 
Council (simple majority), decision on procedural matters (simple major¬ 
ity), appointment of the Secretary-General (simple majority), and approval 
of a report on disputes transferred from the Council (majority including 
members of the Council). Fortunately the unanimity wall was also breached 
in a good many places by means of such devices as: allowing absences 
and abstentions to be ignored in counting votes, broadening the “pro¬ 
cedural” category through liberal interpretation (to include such matters 
as initiating investigations), compromising beforehand in order to avoid 
negative votes, and developing the concept of the veeu (recommendation) 
which could be adopted by simple majority and was used to express a 
sentiment or opinion having no obligatory consequences but never to de¬ 
cide budgetary, legislative or constitutional questions. All committee deci¬ 
sions, moreover, were made by simple majority. In spite of these liberaliz¬ 
ing developments, however, the unanimity rule remained a formidable 
barrier that blocked Assembly action on several measures that had strong 
majority support and compelled many proposals to be seriously whittled 
down before they could be squeezed through. 

When Did They Meet? 

Wilson, whose idealism tended to make him partial to the Assembly, 
wanted more frequent meetings than the quadrennial sessions favored by 
the British and finally succeeded in writing into the Covenant the flexible 
formula: “at stated intervals.” Then, during its first session, the Assembly, 
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with no significant dispute or fanfare, adopted as part of its rules of pro¬ 
cedure the provision that it should meet annually, an innovation that rein¬ 
forced the Assembly s influence and later was judged by one observer to 
be “one of the most significant acts of any League Assembly. The Brit¬ 
ish and French representatives on the Council feared, however, that the 
ambitious Assembly might tread on the Council s toes and thus opposed 
the claim that the plenary body was a permanent organ whose officers 
might c'ontinue to hold their posts until each succeeding session convened. 
Instead they insisted that the Assembly was a temporary body, a recur¬ 
rent ambassadorial conference, and they were instniiiK'ntal in persuading 
the Assembly to write into its rules the fact that cuich Assembly should be 
summoned and opened by the Council President. 

Who Were Its Officers? 

The principal Assembly officials were its president, s(.*ven chairmen of 
the main committees who were aiiloi^ialically designated as vice-prc'sidents, 
and eight elected vice-presidents who were chosen in such a way that all 
the first delegates of tJie great powers, who were not made committee 
chairmen, were included as well as one or two smaller state representatives 
to fill out the number. The president was a k('y figure, normally the dele¬ 
gate of a small power, who was selected as much for his personal abilities 
as for his political sponsorship. Before 1936 no formal nominations were 
made before the balloting, and the Secretariat played a major role in the 
backstage negotiations that led to general agreement on a single candidate. 
Because of some grumbling about this unofficial caucusing, the Assembly 
decided in 1936 to establish a Nomination Committee to control the 
process. 

Committees Did the Work 

The Assembly’s committees were its “work horses.” A General Committee 
(“Bureau”), composed of the pre.sident, fifteen vice-presidents, and the 
chairmen of the Agenda and Credentials Committees, was the central steer¬ 
ing body in which the views of the principal powers carried great weight. 
The Assembly’s main committees, whose creation was inspired by the “four 
great committees” established by the League Bnissels Conference on 
Finance in October 1920, consisted of: the First, constitutional and legal; 
Second, technical organizations; Third, reduction of armaments; Fourth, 
administrative and financial; Fifth, social and humanitarian; Sixth, political; 
and, from 1938 on, Seventh, various “social” questions (health, opium, intel¬ 
lectual cooperation, etc.) leaving the Second to concentrate on economics, 
finance and transit. There were also the three procedural committees: 
Credentials, Nomination and Agenda, the latter to consider and report to 
the Assembly applications for the inclusion of new questions in the agenda. 
Since all League Members were entitled to be represented on every 

12 Benjamin Gerig, “The Assembly of the League of Nations,” Geneva Studies, Vol. 1, 
No. 6 (Geneva: Geneva Research Center, 1930), p. 4. 
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main committee, though smaller delegations frequently could not take ad¬ 
vantage of this privilege, these bodies were far larger and less manageable 
than the usual committees of a national legislature. Sub-committees chosen 
by the main committees were, on the other hand, more similar to such 
legislative committees since they were smaller and more shielded from the 
popular gaze (no public admission and no minutes). These bodies were 
usually selected by the main committee chairmen with an eye to repre¬ 
senting various blocs. 

Open Diplomacy 

During the Peace Conference, Norway had suggested that all Assembly 
deliberations, t'xctjpt in unusual circumstances, should be open to the pub¬ 
lic. Orlando of Italy was instrumental, however, in persuading the Con¬ 
ference to leave this question to the Assembly’s later judgment. The 
smaller powers, always suspicious of great-power cloak room conspiracies, 
were largely responsible for writing Norway’s suggestion into the niles of 
procedure. 


Major Assembly Funclions 

Gulliver was never tied down more carefully than was the League Assem¬ 
bly. The great powers were willing to let it talk, but they were afraid that 
if they let it do more it vould jeopardize their own freedom of action, 
especially as expressed through the Council. Hcmce, the Assembly was 
given no authority to issue binding orders to any other League organ, much 
less any member state. Both the Assembly and the C^ouncil were given 
identical mandates to “deal . . . with any matter within the sphere of action 
of the League or affecting the i)eace of the world.” The Assembly had no 
I)ower to bind its “executive.” The Council, on the other hand, was a 
“cabinet” without constitutional responsibility to its “parliament.” Under¬ 
lying this delicate balance was the fact that the great powers did not feel 
that the Assembly provided a workable union of power and responsibility. 
They recognized the need, and desirability, of a forum in which all member 
states could meet and speak freely. But the great states had the real power, 
and they were unwilling to have it committed to a body over which 
they would have uncertain control. Obviously this sentiment was stronger 
in political than in economic and social matters. And, as the Assembly and 
Council became more firmly harnessed together in practice, there was an 
increasing tendency to emphasize the parliament-cabinet concept. 

Steps Toward Law 

When the Covenant was being planned. Colonel House, the Italian Gov¬ 
ernment and several of the neutral states (Norway, Switzerland and the 
Netherlands) had proposed that the Assembly be given binding legislative 
powers. But the British shied away from such strong medicine, and no such 
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function, however, if soon became aware of the nett o u 

short-range projects to formulate broad jiolicy rec'oninK iu a joiis o t td 
with long-range problems affecting a large number of nations le c osest 
approach to a legislative function to be found in the League. 

The issue was first clearly posed during the Assembly s 1921 sts.sion w len 
the British asked the Assembly to endorse a convention on traffic in women 
and children which had been drafted by a special conference of experts. 
Ironically enough, the French, who had talked in terms of a strong League 
at the Paris Peace Conference, insisted that the Assembly s endorsement of 
a draft convention would be unconstitutional since no such authority had 
been included in the Covenant. It should be mentioned parenthetically 
that the French held some very different views from those of the Briti.sh on 
the substantive question at issue, the regulation of prostitution. Finally a 
large majority (31 for, none against, 21 absent or abstaining) voted for 


the Britiish view. During its entire existence, however, the Assembly drafted 
only four conventions directly. For the most part its quasi-legislative activ¬ 
ity took the form of initiating special drafting conferences, reviewing and 
passing judgment on the drafts produced, and checking on ratification and 
implementation. The Assembly’s reluctance to draft directly resulted from 
a general consensus that it was too large, too short-lived, too lacking in 
technical expertise, and too busy to do justice to the complex and detailed 
job of drafting. 


Settlement of Disputes 

Unlike Wilson, the British had from the beginning wanted to leave the 
pacific settlement function almost entirely in the hands of the Council on 
the grounds that that body would be smaller, more flexible, easier to as¬ 
semble, and more sensitive to the views of the great powers on whose 
cooperation would necessarily depend the success of international police 
efforts. And it was this thesis which was very largely woven into the fabric 
of the Covenant. Nevertheless the Briti.sh and Americans were willing to 
leave the Assembly significant powers in the political field. (1) Any Mem¬ 
ber of the League could lay before the Assembly, as well as the Council, 
any “circumstance whatever affecting international relations which threatens 
to disturb international peace or the good understanding between nations. 
. . .” (Art. 11, par. 2). (2) The Council or a party to a dispute might 
refer the matter to the Assembly (Art. 15, pars. 9, 10). (3) An Assembly 
report, approved by the members of the Council and a majority of the 
other Members, exclusive of the parties, carried the same autliority as a 
unanimous Council report (Art. 15, par. 10). 

In the very first session certain leaders of the smaller powers, always the 
principal champions of the Assembly as the League’s sovereign body, made 
it clear that the plenary organ should not hesitate to oversee the Council’s 
peaceful settlement operations and, if necessary, prod that body into more 
vigorous action. The issue arose over what many of the smaller powers 
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thought was inadequate Council action on the Polish-Lithuanian dispute 
of 1920. Since France’s close relations with Poland were one reason for the 
Council’s caution, it is not surprising that it was M. Boiugeois of France 
who reminded the Assembly that it should stay in the grandstand and leave 
action to the Council. Nevertheless, in the wake of the Assembly’s aiticism, 
the Council decided to submit a detailed report for Assembly review. 

In spite of its interest in disputes, the Assembly dealt directly with only 
four during its entire existence: the Sino-Japanese, Bolivian-Paraguayan, 
Finno-Russian and Italo-Ethiopian. For the most part, the plenary body 
left direct action to the Council and contented itself with comment from 
the sidelines. 

Captain of the Team 

Although the great powers, influenced particularly by the British point 
of view, had not been willing to make the Council constitutionally re¬ 
sponsible to th(> Assembly, strong pressures were exerted by the smaller 
powers, as soon as the League was bom, to gain recognition for the Assem¬ 
bly as the central and sovereign supervisory organ. This issue came to a 
head when the Council recommended to the first session of the Assembly 
that, in all matters in which both bodies were competent, neither should 
take independent measures with regard to a question with which the other 
was already dealing. After intensive debate, the Assembly agreed that 
both organs were independent though complementary. At tlie same time, 
it was recommended that the Council present an annual report to the 
Assembly, a recommendation which the Council dutifully followed. During 
this discussion Lord Robert Cecil voiced the opinion of the Assembly’s 
partisans when he said that the Council would ultimately come to be re¬ 
garded as tlie executive power re.sponsible to the whole body of the League 
as represented in the Assembly.*^ 

The plenary body’s boldest move in this direction was its gradual assump¬ 
tion of full control of the League’s purse strings, the heart of any organiza¬ 
tion, which had not been provided for in the Covenant. The As^mbly 
began this development during the 1920 session simply by writing this 
authority into its own rules of procedure and reinforced it in 1921 by creat¬ 
ing a Supervisory Commission to act for the Assembly both during and 
between sessions to analyze both past and future budgets. The Assembly’s 
control became complete when the 1928 session decided, in spite of the 
great powers’ opposition, that the Assembly rather than the Council should 
appoint the members of the Supervisory Commission. 

On the question of admitting new Members to the League, great as well 
as small states agreed from the beginning that the Assembly should be the 
sole judge. To guide its decisions, the Assembly established, during the 
first session, certain questions to be satisfied in the case of each applicant: 

Is the application in order? Is the candidate recognized de jure and de facto, 
and by which states? Does tlie applicant have a stable government with 
Assembly Records, 1920, Plenary, p. 287. 
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settled frontiers? What are its size and population? Is it fully self-govern¬ 
ing? What has been its conduct with regard to its international obligations 
and the principles of the League as to armaments? 

Still another channel of Assembly supervisory authority was its elective 
function: to choose the non-permanent members of the Council and, with 
the Council, to select the justices of the Permanent Court of International 
Justice and the Secretary-General. 

In its resolution of May 1920 with respect to the establishment of tech¬ 
nical organizations, the Council proposed that such bodies be made im¬ 
mediately responsible to the Council but that they might ask to have a 
Council decision discussed at the next meeting of the Asseml^ly. The latter 
was to be kept informed of all such matters dealt with by the Council be¬ 
tween Assembly sessions. Furthermore the Assembly was looked to in 
practice to authorize, usually on the Councirs recommendation, tlu' estab¬ 
lishment of all technical organizations, beginning with the Economic and 
Financial Organization in December 1920, and to initiate many of the 
important technical conferences. The Assembly's budgetary control was 
also a powerful whip held over the lu'ads of the technical bodies, although 
the plenary body was comj)elled to recognize the relatively independent 
status of the International Labor Organization (ILO). 

While the Covenant said nothing about consulting the Assembly regard¬ 
ing the organization of the Permanent Court of International Justice, the 
Council decided to submit the draft statute to the Assembly on the ground, 
as one observer put it, 

that the Council, as well as others, recognized that the Assembly's funda¬ 
mental force was stronger than its own, since its basis of representation was 
wider; and that it facilitated the action of the Assembly in the case in order 
to give the Court the stiongcsl possible rootage in public life.*-'" 

The plenary body carefully examined tlie statute, recommended certain 
changes and transmitted it to individual governments for their ratification 
(only after a minority of states prevented the Assembly from ratifying it 
directly). 

While the Covenant left the ajipointment of the Secretary-General to the 
Council, it required endorsement by a majority of the Assembly. The lat¬ 
ter, moreover, considered itself ultimately responsible for the policies gov¬ 
erning the Secretariat. 

Looking Back 

Surveying the Assembly's life history, the most striking fact that emerges 
is that the weakling infant grew to be a vigorous adult almost before any¬ 
one was aware of it. A plenary forum that was expected by many to be 

Margaret E. Burton, The Assembly of the League of Nations (Chicago; University 
of Chicago Press, 1941), p. 88. 

J. S. Bassett, The League of Nations (New York: Longmans, Green, 1928) pp. 105, 
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innocuous, infrequent and inconsequential quickly became influential, fre¬ 
quent and important. The fundamental factor underlying this evolution was 
a general recognition on the part of great as well as small powers that those 
recommendations which depended for their effectiveness on widespread 
interest and cooperation could not be very successful without the Assem¬ 
bly's consideration and approval. 

On the other hand, the Assembly continued to the end of its days to 
labor under several serious handicaps reflecting the atomistic international 
“community” which it served. There was never any clear or formal reflec¬ 
tion in its decision-making process of the obvious differences among its 
members in such matters as population and industrial strength. Tliere was 
no system of party organization based on the direct representation of poii- 
nlar views, only the representation of whole governments, usually weighted 
heavily in favor of the parties in power at the moment. Hence it was diffi¬ 
cult to break the larger body into smaller sub-committees since each dele¬ 
gation wanted to be included. Other obstacles included the unanimity 
rule*, brevity of the annual sessions and the difficulty of convening special 
meetings. 


A New Assembly Is Born 

In London, on the cold damp day of January 10, 1946, the twenty-sixth 
birthday of the League Covenant, representatives of fifty-one countries 
crowded into the blue and gold auditorium of the Central Hall of West¬ 
minster for the first meeting of the United Nations General Assembly. A 
dramatic reminder that the new was rising from the ashes of the old was 
the presence of two distinguished gentlemen. Viscount Cecil and Dr. V. K. 
Wellington Koo, who had also been present, albeit less gray, at the opening 
of the League Assembly. 

The General Assembly, like its predecessor, is accorded much of the 
prestige, if not tire authority, of a parliament. The most pronounced dif¬ 
ference between the new and the old is that the General Assembly has 
direct and strong supervisory authority over trusteeship and economic and 
social activities. In the political field the Assembly’s authority is very sim¬ 
ilar to that exercised by the League forum except that it is specifically 
excluded from the Security Council’s domain of binding enforcement pow¬ 
ers. One cannot really understand this new creature, however, unless one 
is familiar with the environment in which it was bom. 

Early Blueprints 

The great majority of private planners discussed in Chapter 3 assumed 
that there would have to be a plenary body very much like the League 
Assembly, although most of them gave it relatively little attention because 
it seemed so obvious.^® They were far more concerned with what would 

’® See Suggestions for Further Reading at the end of this chapter. 
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actually be done in the fields of security, trusteeship, and economic and 
social activities. 

As in 1919, the great powers were convinced that the primary functioii 
of the international organization should be to keep thiJ peace through an 
enforcement apparatus administered by a council which they would dom¬ 
inate. Similarly they tended to be less interested in the Assc'inbly because 
that body seemed a less effective instrument for dealing with security 
problems. And again the middle and small powers had much loss infliuTice 
in the planning process than tlieir giant colleagues. Unlike 1919, however, 
considerable, though not primary, attention was devoted to economic and 
social matters. 

American Flans. The United States had some difficult differences to 
settle within its own family circle. During 1942 and 1943 President Frank¬ 
lin Roosevelt, influenced particularly by Prime Minister Winston Churchill 
and Under Secretary of State SumncT Welles, emphasized the potential role 
of regional organizations that would have primary responsibility for the 
maintenance of peace in their respc'ctive bailiwicks. Above all, President 
Roosevelt was haunted by one ovTTriding concern: “W c won't get any strong 
international organization unless we can find the way by which the Soviet 
Union and the United States can work together to build it up as the years 
go by.'' He never seemed to believe that a world assembly could or 
should play a significant role in keeping the peace.^^ 

Secretary of State Cordell Hull placed more emphasis on ‘^general inter¬ 
national organization.” When Hull asked, “Aren't you at least in favor of 
a world secretariat?'', Roosevelt scoffingly replied, “I'll give you the Pen¬ 
tagon or the Empire State Building. You can put the world secretariat 
there.” The earliest State Department draft yet published outlined a 
plenary body remarkably like, though more authoritative than, the final 
version adopted at San Francisco.^^ That memorandum proposed 

a ‘general conference,'* in which all member states would be represented 
with one vote apiece, which would meet annually and would make substan¬ 
tive decisions by two-thirds majority, procedural by simple majority. Its 
functions in the political as well as the economic and social field were ex¬ 
tensive: (I) to act upon any matter of concern to the international com¬ 
munity ; (2) to give such assistance in the application of security measures 
(to be initiated by the Council) as may be deemed necessary for the 
restraint of aggression”; (3) to provide ultimate supervision (direct admin¬ 
istration by the Council) of a Bureau of Technical (economic and social) 

17 Sumner Welles, Where Are We Heading? (New York and London: Harper, 1946). 
pp. 29-^0. 

p. 5. 

Cordell Hull, The Memoirs of Cordell Hull (New York: Macmillan, 1948), p. 1643. 
Used by permission of The Macmillan Company. 

20 Postwar Foreign Policy Preparation 1939-45, Department of State Publication 3580 
(Washington: Government Printing Office, 1950), pp. 472-483. 
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Services; (4) to control the budgetary system in collaboration with the 
Council; (5) to discuss and recommend the settlement of disputes, recom¬ 
mendations approved by a three-fourths majority to be binding; and (6) to 
approve amendments to the constitution by a three-fourths majority includ¬ 
ing Uie great powers. 

Three months later, in October 1943, Secretary Hull won approval by 
the Big Three in their Moscow Declaration of the principle of a “general 
international organization” with no mention of regional security systems. 
In July 1944, just prior to the Dumbarton Oaks Conference, another United 
States draft was prepared which followed the basic outlines of the earlier 
draft but also revealed some interesting changes in American thinking: 

1. The plenary body’s name was now the Ccneral Assembly. 

2. Its political jurisdiction had been narrowed; there was no longer any 
mention of assisting the Council in the applieation of security measures or 
of issuing binding settlements by three-fourths majority. It was specifically 
excluded from taking “action” in matters allocated to other organs (the 
Council) although it remained free to take aetion, including pacific settle¬ 
ment procedures, in all other matters. 

3. A separate economic and social council, rather than the security coun¬ 
cil, was to administer the economic and social program under the Assem¬ 
bly’s general supervision. 

4. Specific authority was also granted to admit “independent” states to 
membership, which had not been mentioned in the previous memorandum; 
admission was not dependent on a Security Council recommendation. 

5. Voting on budgetary questions w^as to be weighted in accordance with 
the members’ respective contributions. All other decisions were to be made 
by simple majority except for two-thirds majorities on admissions, elections 
to the Security Council and the Court, and apportionment of expenses among 
the members. Amendments passed by an Assembly majority also needed 
ratification by two-thirds of the members including the great powers. 

Other Thinking. The early views of the United Kingdom were dom- 
inatc^d by the Churchillian penchant for a rim of regional systems joined at 
the hub by a council dominated by the great powers. Even after die United 
Kingdom had been converted to the gospel according to the State Depart¬ 
ment, the British tended to give far less attention to the Assembly than 
Ihe Security Council, which was still to be the power center. The Soviet 
Union was even less interested in the Assembly and wanted merely to make 
certain that it did not get in the way of the Security Council. Nor were 
the Russians content to allow the Assembly to occupy its time with economic 
and social matters, since their initial iiosition was that the economic and 
social system should be established outside the United Nations framework. 

The general objective of the smaller states became one of increasing the 
Assembly’s relative role within the United Nations as their own chosen in¬ 
strument. One significant expression of this point of view was Resolution 30 
Ibid., pp. 595-606. 
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of the Inter-American (Chapultepec) Conference of February and March 
1945 which called attention to 

the desirability of amplifying ... the powers of the General Assembly in 
order that its action, as the fully representative organ of the international 
community, may be rendered effective, harmonizing tlie poweis of the Secu¬ 
rity Council with such amplification.-^ 

Dumbarton Oaks, 1944 

During the United States-Soviet Union-United Kingdom phase of the 
Dumbarton Oaks Conference (August 21 to September 28, 1944), the two 
latter powers soon accejited the general American plan for the Assembly 
except that the Soviet Union did not consent until the middle of the Con¬ 
ference to allow the economic and social system to be incorporated in the 
United Nations machinery. Furthermore the startling Russian demand 
that all sixteen Soviet Republics be recognized as separate members of the 
United Nations and the General Assembly was never finally reliiKpiished 
during the Conference in spite of ai)opleetic and uncompromising objec¬ 
tions on the part of the United States and the United Kingdom. 

On the whole the Assembly was born with far less tumult and tension 
than was the Security Council, which came closer to the power nerves of 
the Big Three. Nonetheless, the great powers were willing to endow the 
Assembly with significant authority in political as well as economic and 
social matters. The Dumbarton Oaks Proposals, published in October 1944, 
set forth the following Assembly functions: 

1. to consider the general principles of cooperation in the maintenance 
of international peace and security, including disarmament and the regula¬ 
tion of armaments; 

2. to discuss any questions relating to the maintenance of international 
peace and security; 

3. to make recommendations with regard to such principles or questions. 
Any question on which action is necessary should be referred to the Security 
Council by the General Assembly cither before or after discussion. The 
Assembly should not on its own initiative make recommendations on any 
matter relating to the maintenance of international peace and security which 
is being dealt with by the Security Council. 

4. to admit new members to the Organization upon recommendations of 
the Security Council. 

5. to initiate studies and make recommendations for the purpose of pro¬ 
moting international cooperation in political, economic and social fields and 
of adjusting situations likely to impair the general welfare.-'^ 

22 Report of the Delegation of the United States of America to the Inter-American 
Conference on Problems of War and Peace, Department of State Publication 2497, Con¬ 
ference Series 85 (Washington; Government Printing Ollicc, 1946), Appendix L, 
pp. 103-104. 

Postwar Foreign Policy Preparation . . . , pp. 611-619. 
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San Francisco, 1945 

When the United Nations Conference on International Organization con¬ 
vened in San Francisco in April 1945, die Big Three were still far more 
concerned with the Security Council than the General Assembly, The states 
of lesser magnitude, led primarily by the important middle powers — such 
as Australia and Canada — submitted a considerable number of amend¬ 
ments calculated to reinforce the Assembly’s position, especially on security 
questions. In the course of the skirmishes that ensued, a few strategic 
points were captured by the smaller states, but in the main the battle failed 
to dislodge the great powers from any position which they considered 
essential. The principal significance of the few victories which the insur¬ 
gents won was more their dramatization of the spirit with which the 
smaller powers regarded the Assembly than their direct impact upon the 
letter of the Charter. 

Anatomy of the General Assembly 

Who Are Its Members? 

Before the Dumbarton Oaks Conference, the United States position was 
to fix the number of each state’s delegates to the Assembly at six, but the 
Proposals adopted by that Conference did not siiecify any definite number. 
The San Francisco Conference finally decided upon a limit of five as com¬ 
pared with three in the case of the League Assembly. Since members of 
the League were inclined to compensate for their restricted number of 
delegates through the liberal appointment of alternates, advisers, technical 
advisers and experts, the General Assembly’s Rules of Procedure limit the 
number of alternate representatives to five and advisers and experts to those 
actually “required by the delegation,” 

Measuring Political Weight. Two aspects of the voting process are of 
central importance: the weight of each member’s vote and the size of the 
majority required. General international organizations, as distinguished 
from more specialized technical bodies, have seldom succeeded in agree¬ 
ing on any formula of weighted voting because it has been so difficult to 
find a system of weighting that would satisfy all varieties of governments — 
large and small, thickly and sparsely populated, industrially developed and 
underdeveloped. From its earliest published plan of July 1943, the United 
States was prepared to give each Assembly member one vote, nor was any 
serious consideration given at either Dumbarton Oaks or San Francisco to 
the possibility of a system of weighted voting. The only storm that arose 
on this horizon was the Soviet Union’s proposal that all sixteen of its con¬ 
stituent republics be given separate votes. Finally President Roosevelt 
agreed at Yalta, in February 1945, that the Byelorussian and Ukrainian Re¬ 
publics should be admitted as separate members.*® 

UN Doc. A/520, Rule 25. 

2®Edward R. Stettinius, Jr., Roosevelt and the Russians (Garden City: Douhleday, 
1949), p. 187. 
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Even without a formal system of weighted voting in the Assembly, there 
is “invisible,” or informal, weighting. For example, representatives of the 
great powers have a way of being appointed, whenever they so desire, to 
serve on Assembly sub-committees and commissions. The more influential 
middle powers also tend to be favored, though not to tht; same degree as 
the super-powers. Votes are also weighted by “attraction”; stronger states 
inevitably draw into their orbits smaller countries that are in varying de¬ 
grees dependent upon them. This “invisible” weighting has, moreover, a 
very direct bearing on the relative impact of various resolutions. It is not 
so much their legal character as “recommendations” which determines their 
effectiveness but rather the quality, quantity and intensit)' of community 
support behind them. Consequently, when a large number of nations, 
including most of the more influential ones, vigorously endorsed the Unit¬ 
ing for Peace resolution by a vote of 52 to 5 with 2 abstentions during the 
1950 session, the recommendation carried great weight. But, during the 
same s<;ssion, when another resolution was adopted reaffirming a previous 
decision to internationalize Jerusalem, with a feeble majority of only 38 
to 14 with 7 abstentions in opposition to many of the more powerful states, 
the decision was dead at birtli. 

Blocs are another variation on the weighting theme. The formation of 
blocs is a development which has alarmed those who had hoped that the 
Assembly would help to banish “balance of power” politics. Yet the coales¬ 
cence of individual units into disciplined groups in order to improve their 
bargaining power is an inherent part of any political process. All that an 
international organization can or should try to do is to limit the means and 
regulate the procedures by which groups seek to influence each other. 

Then^ has been no single basis thus far for the divisions among the 
Assembly's members; on the contrary, there have bc(m many bases some 
of which have conflicted — e.g., geographical versus political considera¬ 
tions. Various anguished criticisms of UN blocs to the contrary, most states 
have joined different combinations of stales according to the issues of the 
moment. The most outstanding exception is the Soviet bloc, which has ex¬ 
perienced few deviations save for the defection of the Yugoslavs. The 
Arab, Asian and Latin American groups operate with considerable unity on 
elections and appointments. Their caucuses are less effective in maintain¬ 
ing unbroken fronts on substantive issues except when a matter seems to 
affect the entire group in the same way, e.g., the impact of the Palestine 
situation on the Arab bloc (and even then there were internal tensions). 
The least disciplined alliances arc the Commonwealth, Scandinavian and 
Benelux groups. Neither the United Kingdom nor France has the circle of 
close allies it had in the League. The United States frequently receives 
support from many states whose interests in the present world situation 
require close collaboration with Uncle Sam. Yet this influence often boom¬ 
erangs. Thus the United States delegation was unable to win strong Latin 
American support in connection with the internationalization of Jerusalem 
or in the final vote in the 1948 regular session on the former Italian colonies. 
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sionally by countries which have tried to perform a m^ unctjon, 

e.g., the efforts of the Arah-As/aii group that collaborated during the 1950 
session to seek a compromise settlement in the Korean conflict. Another 
significant boundary is that which divides pro-colonial from anti-colonial 
powers with the United States and a few oth(T ambivalent powers wander- 
ing about uncomfortably somewhere in between. 

These variations of inforjnaJ weighting have, however, two basic short¬ 
comings. They are seldom entirely predictable. And they sometimes exag¬ 
gerate rather than correct the inequities of the equality rule. The i)otential 
strength of the Latin American bloc, with its twenty votes, has caused par¬ 
ticular concern, although that influence has seldom been exerted with full 
unity on substantive issues. For these reasons many observers, including 
the present authors, believe that the Assembly would be a more realistic 
and more useful organ if its voting mechanism were to reflect more accu¬ 
rately the relative international weight of the members. In 1948 Paul-Henri 
Spaak, the representative of a small country, Belgium, said, 

I do not think that Belgium plays the same role in international politics as 
the United States. 1 do not think that an organization such as that of the 
United Nations will really be able to function well if it is based upon a sys¬ 
tem that is clearly unreal. For myself, 1 can quite w^ill conceive of establish¬ 
ing some sort of qualified vote and quantitative vote, and of having each 
nation in the General Assembly and later in the Security Council vote in a 
manner that might be described as “weighted.”-® 

John Foster Dulles, citizen of a great power, the United States, wrote in 
his book, War or Peace, 

. . . the weight of its [Assembly’s] recommendations would be far greater 
if the votes reflected not merely numbers but also ability to contribute to the 
maintenance of international peace and security. ... I would not abolish 
... an Assembly vote which, like tliat of our Senate, reflects the sovereign 
equality of all nations. . . . But there might l)e introduced, in addition, 
a system of “weighted” voting. . . . Then it should be provided that decisions 
on important matters would require a simple majority, ratlier tlian two- 
thirds, under each of the two voting procedures.-"^ 

Unfortunately there are a lot of technical and political road blocks in the 
way. Many small countries still resist any diminution of the present weight 
of their votes. Large industrial countries such as the United States and 
the United Kingdom look askance at any change that might favor the bee- 

2® Paul-Henri Spaak, “The Role of the General Assembly,” International Conciliation, 
No. 445 (November 1948), p. 601. 

2r (New York; Macmillan, 1950), pp. 191-192. Used by permission of The Macmillan 
Company. 


Certain broader groupings are based on major substanti>e themes which 
run through most Assembly sessions. The principa ivision o us in is 
fhof c«r.nr.,fnc SnviVt aiid uoii-Sovict woilds, uiodcratud occa- 
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hive populations of China and India. The anti-Communist countries disap¬ 
prove of any move that might give the Soviet bloc more strength. The 
Soviet minority wants no reform that will make the majority even stronger 
than it is at present. Many states are hesitant to propose any reform which 
would require amendment of the Charter for fear of opening a cage of 
lions that might get out of control. Others are discouraged becatise they 
believe the veto, in the present world situation, blocks all possibility of 
any amendment. At present, therefore, no serious official consideration is 
being given to the possibility of introducing a formal system of weighted 
voting. This is such a key problem, however, that it would seem to justify 
conscientious efforts in both governmental and nongovernmental circles to 
explore the issue further. 

What Kind of Majority? Regarding the size of the majority to be re¬ 
quired, the League experience with the unanimity rule, in spite of many 
modifications, resulted in early and general agreement among the authors 
of the United Nations Charter that a more flexible procedure should be 
adopted. The Dumbarton Oaks Proposals i)rovided that all “important 
decisions” be determined by a two-thirds vote; procedural, including the 
determination of additional categories of “important decisions,” by a simple 
majority. Important decisions were to include: 

1. recommendations with resiject to the maintenance of international 
Ijeacc and security; 

2. ekjclion of members of the Security Council and Economic and Social 
Council; 

3. admission of members, saspension of tlie exercise of tlie rights and 
privileges of members, and expulsion of members; and 

4. budgetary questions.-** 

It was this formula which was adopted at San Francisco as part of Article 
18 with no serious disagreement and only the addition to the list of “im¬ 
portant questions” of elections to the Trusteeship Council and trustee.ship 
questions. 

The great powers’ willingness to accept a two-thirds majority rather than 
unanimity is explained not only by the League Assembly’s experience but 
also by the fact that they expected the plenary body to be far less impor¬ 
tant than the Security Council in the crucial political .sphere. And yet the 
Council was to have only the same rec'ommendatory authority as the As¬ 
sembly in matters of pacific settlement, as distinguished from enforcement 
action. Furthermore, a recommendation that could be made in the Coun¬ 
cil only with the unanimous consent of the permanent members could be 
made in the Assembly by a two-thirds majority without their consent. As 
for the attitude of the smaller countries, they also indicated a general will¬ 
ingness to abandon the unanimity principle without any extended discus¬ 
sion of the protection which they were thereby surrendering. 

In Assembly committees, the procedure is streamlined. All decisions are 

28 Postwar Foreign Policy Preparation . . . , p. 613. 



.r«. cTniTfTTTHE AND AUTHORITY 
92 LEAGUE AND UNITED NATIONS S 

^ fr,r ■) (inpdal two-tliirds requirement 

made by simple majont)-’ except for 1 relitivelv easv tn 

when voting to reconsider a decision. This ma 'e. ‘ ■ 

arrive at a decision. The expectation is that, once a tone u.sion as )teii 
reached in committee, many states wJiich ojipose the majoiitj up ° ^ 
bitter end will reconsider and decide to jump on the bandwagon. liJe 
this has been the usual pattern, there have been occasions when a weak 
majority decision in committee did not win two-thirds of the votes in 
plenary meeting', such as the First Committees abortive proposals on the 
former Italian Colonies during the second part of the third session. The 
obvious disadvantage of the simple majority voting procedure in commit¬ 
tee is that it does not compel the members to formulate a compromise 


which is dclinitcly known to have tht; siqiport of two-thirds of the votes 
before going to the ijlcuary meeting. If the committee recommendation is 
finally defeated in plenary it is usually too late to try for a new compro¬ 
mise. 


When Do They Meet? 

The fact that the League Assembly was originally ('xirected to hibernate 
between cjuadrennial sessions but decided to live a vigorous life of regu¬ 
lar annual sessions prepared tlie drafters of the United Nations Charter for 
a plenary body at least as active as its predcicesscjr. The Dumbarton Oaks 
Conference urged annual sessions but providi'd merely that the Assembly 
president be elected “for each session”; the same plan was adopted at San 
Francisco. 

Annual sessions, as compared with the continuous functioning of the 
Security Council, were considered sulficient on the assumption that the 
A.ssembly would be less concerned than th(' Council with short-run crisis 
situations. Since its birth, however, the Assembly has had to wrestle with 
one emergency after anoth(!r and consequently has resorted to several 
devices to make its influence more continuous, especially with respect to 
political questions. Special sessions were convoked in 1947 and 1948 to 
deal primarily with the Palestine situation, and a second part of the third 
session was held in the spring of 1949 to deal with various matters not 
completed during the first part. The Uniting for Peace Resolution of the 
1950 session also provided that the Assembly might meet in “emergency 
special session” within twenty-four hours of the request therefor as com¬ 
pared with a regular .special session to convene within fifteen days of the 
Secretary-General’s receipt of a request. The 1950 Assembly also set a 
precedent by extending its session until a few days before the sixth session 
convened in November 1951, prinuirily in order to continue to deal directly 
with the Korean situation. As a result of th(;se develoiimerits, the Assemb ly, 
for all practical purposes, can be as continuous as the Security Council. 
This is facilitated by the fact that most member states are represented by 
“minute men” permanent delegates stationed in tlic vicinity of the United 
Nations Headquarters in New York City. 

Another effort to make the Assembly’s full membership more continu- 
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ously active in the political field was the creation during the 1947 session 
of the Interim Committee which was renewed annually until given in¬ 
definite tenure in 1949. The major pressure which led to this innovatioji 
was the desire of the United States, the author of the plan, to compensate 
for the Security CJouncirs failure to take action on sevcTal critical issues, 
particularly the conflict on the bordcTS of Greece. The strongest resistance 
came from the Soviet Union, which accused the United States of trying 
to by-pass the Council altogether. Certain non-Soviet countries expressed 
milder doul)ts as to the constitutional validity and political wisdom of the 
move. 

Contrary to the impression given by the name “Little Assembly,” with 
which the gentlemen of the press baptized the hiihy, it was never intendc^d 
to exercise Iht' Assembly’s full authority in the political field nor to deal 
with any matters outside the iiolitical arena. Its carefully restricted man¬ 
date, as approved in 1947, included the following functions: 

1. to consider and make recommendations to ihc CericMal Asscml)ly on: 
(a) matters rclcrred to it Ijy the Asseml)ly, (h) any dispute or situation pro¬ 
posed for inclusion in tlio Assembly’s agenda or brought Ix'fore the Ass('m])h' 
by the SecuriU' Council, or (c) methods to be us(^d in consideration of gen¬ 
eral j)rincii)les of cooi)eration in the maintenance of international peace and 
security including the regulation of armaments; 

2. to conduct investigations and appoint commissions of inquiry within 
the scoj^c of its duties (by two-thirds majority); and 

3. to advise tlie Secrciary-Ccneral on the desirability of a special scission 
in connection with any matter under discussion. 

The Interim Committee has not however, livt'd ut) to the fond hopes of 
its parents. It has made some useful studies, i^articularly with respect to 
procedures of jieaccful settlement and the Security Council voting prob¬ 
lem, and was able to intcriirct the mandate of the Temporary Commission 
on Korea in 1948 without calling a special session, but never on its own 
initiative has it considered any situation or dispute or created a commis¬ 
sion of iiKiuiiy. There are several reasons for this inactivity. The participat¬ 
ing members have advanced cautiously with the hope of winning the con¬ 
fidence of the non-participating Soviet group. Many states feel that 
decisions on most current problems would lack political relevance unless 
they were made in collaboration with the Soviet Union. Finally, the Interim 
Committee’s personnel, largely the Members’ permanent delegates, has 
usually not been of as high a caliber as that of a regular session. 

Devices involving less than full Assembly membership which have also 
been used to project the plenary body’s authority beyond its plenary scis¬ 
sions have been the following: 

1. The two principal organs (the Economic and Social Council and the 
Trusteeship Council) which operate under the Assembly’s general direc¬ 
tion. 

2ft UN Doc. A/519, p. 15. 
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2. Assembly standing eommittces which deal with continning pr„Me„„ 
and frequently meet between sessions: the Advisory (.o.nm.tt«- on Admin- 
istrative aiifl Budgetary Questions, Committee on -on ri ni ions, oarc of 
Auditors, International Law Commission, Investments Committee and 


United Nations Staff Pensions Committee. 

3. Ad hoc Assembly committees and commissions which deal with 
speciGc problems on a temporary basis, e.g.. Special (Anmuittee on the 
Balkans, Commission on Korea, etc. 

4. The practice of Assembly jircsidents (anticipated l)y Ihiited States 
proposals b(?fore tlic Dumbarton Oaks Conference) of remaining actively 
in office until they are* replaced by the election of successors. 


Who Provides Direction? 

The organization of Assembly leadership was modeled largely after the 
League Assembly’s arrangements. As in the League, it was anticipated 
that the Assembly’s xnesident would be its most important and influential 
officer. Another tradition was continued by providing for the eh'ction of a 
number of vice presidents — eight in th(‘ League Assembly, seven in tlu* 
General Assembly — among whom, it was understood, the five j:)ermanent 
members of the Security Council would always bt' represented. The other 
two vice presidents and the chairmen of the standing committees would be 
chosen from the smaller countries. 

The president’s formal duties, which were reinforced in Dc^cember 1949, 
are: 


to direct the discussions; ensure observance of tli(‘ rules; accord the right to 
speak; put questions; announce decisions; rule on points of order; have com¬ 
plete control of the proceedings and over tlie maintenance of order; propose 
limitation of the number of times each repie^sentativc may sp(?ak on a ques¬ 
tion, the time to be allowed each speaker, the closure of the list of speakers 
or the closure of the debate; j)rox)ose the suspension or the adjournment of 
the meeting or adjournment of the debate on the item under discussion 

While the president’s rulings can be challenged by any delegation and over¬ 
ruled by a simple majority, he has sufficient authority so that with courage, 
tact, and a sixth sense of what the traffic will bear at any monumt, he is in 
a strategic position to direct the deliberations. 

Even more important than his formal duties, however, are the informal 
functions which cannot be found in the Rules of Procedure. During the 
disarmament debate in the second part of the first session, for example, 
Paul-Henri Spaak exerted his influence with telling eflFect behind the scenes 
in assisting the various interests to formulate a compromise. 

Committees and Commissions 

The Assembly’s committee structure tends to follow the League pattern, 
although there are some notable changes. The General Committee, which 

30 UN Doc. A/520/Rev. 1, Rule 35. 
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in the League Assembly was an influential steering committee dominated 
by the great powers, has been ground down between conflicting interests 
to considerably smaller proportions. The large states, which are all repre¬ 
sented in the Committee, hoped to use it to guide the course of the Assem¬ 
bly, but they have been so divided among themselves that they have sel¬ 
dom been capable of offering conc'erted direction. The smaller powers, on 
the other hand, have, feared great power domination in the Committee and 
consequently have insisted on tying its hands to such an extent that it is 
unable to do much real steering. Its authority is merely to 

]. advise the Asscml)ly regarding the agenda and chxsing date of a session, 
and 

2. to assist tile President and the Assembly in drawing up the agenda for 
each plcnarj’ inccling, in deteriniiiing the priority of its items, and in 
coordinating the committee proceedings.-*^ 

It is .specifically forbidden to “discuss the substance of any item” or to 
“decide any political qucstif)n.” This situation has led the Executive As¬ 
sistant to tin; Secretary-General to develop the informal device of a weekly 
luncheon mt'eting attended by the president, committee chairmen and one 
or two of the Exccuti\e Assistant’s staff. Fortunately this body, in which 
the vice presidents (including the great power delegates) are not repre¬ 
sented, has done much to fill the vacuum left by the General Committee. 

There are now six main committees rather than seven; First (Political 
and Security), Second (Economic and Financial), Third (Social, Human¬ 
itarian and Cultural), Fourth (Trusteeship), Fifth (Administrative and 
Budgetary), and Sixth (Legal). Like their League predecessors, they are 
fully representative of the meml)crship and for that very reason seem un¬ 
fortunately elej)hantine in comparison with the smaller committees of the 
usual national legislature. Since there is no party machinery to bind dele¬ 
gates together in convenient bundles, except for the unpredictable and 
(jften unrealistic effect of the blocs, there are sixty separate “parties” all 
of which insist on separate representation. Fortunately not all of these 
members try to speak on every issue, but the temptations of national and 
personal pride are always present and difficult to resist. The debate seems 
slow and di.sjointed since speeches are usually prepared far enough in 
advance to allow time for necessary governmental clearance. Consequently 
there can be little free give-and-take except towards the end of the dis¬ 
cussion on a particular issue when basic governmental positions are estab¬ 
lished and only minor maneuvers are involved. 

This clumsiness is compensated for to some extent through the use of 
smaller subcommittees wherever deemed practicable. In general there 
are six broad functions that are assigned to the sub-bodies: intensive study 
of some complex problem, screening outside requests to testify, hearing 
testimony from outside sources, conciliating varying views, drafting recom¬ 
mendations and proposing nominations. The peculiar assets of these sub 
••** UN Doc. A/520/Rev. 1, Rules 40-42. 
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committees are that they provide an opportunity for i^iore intimate, iimre 
flexible and more concentrated negotiations. Their liabilities are tia 
place a heavy burden on the time and manpower resources of the dele¬ 
gations, they compel a delicate and often controversial selection of inter¬ 
ests to be represented in the smaller body and they often cncoiuagt ex- 
eessive argumentation over drafting details. There is little doubt, how¬ 
ever, that the judicious use of subcommittees is one of the best ways to 
proi’ide extra hands for the main committees. 

The commissions which operate beyond the formal Asstunbly sessions 
and often in the field have already been described as a means ol expanding 
the plenary body’s influence. These groups have been established on both 
an ad hoc ba.sis (Commission on Korea) and a continuing basis (Peace Ob¬ 
servation Commission) to deal with single specific situations or broad 
categories (International Law Commission). The Assembly has directly 
appointed more of th(;se in the pohtical-legal field than in nonpolitical 
areas since the Economic and Socisil Council and the Trusteeship Council 
are available to handle their respective areas between Assembly sessions. 
The functions performed by these commissions have included; investiga¬ 
tion and research, pacific settlement, policy formulation and promotion of 
compliance. 

With respect to their organizational anatomy, no problem is more crucial 
than the character of tfieir membership. First, there is the question of the 
interests to be represented; geographic (Pacific countries strongly repre¬ 
sented in the Commission on Korea), power (the great powers may be 
included or excluded) and other factors such as religious interests in con¬ 
nection witli Palestine. There is alst) the matter of size. The lone Palestine 
Mediator seemed an admirable device for bold, unified and flexible con¬ 
ciliation, while larger groups, such as the Balkan Commission, have seemed 
preferable for observational duties. The latter type usually consists of 
about a dozen representatives. Then there is the matter of whether to 
appoint personnel as state representatives or as private individuals. Indi¬ 
vidual status has been favored where there seems to be a commonly ac¬ 
cepted professional creed which underlies the experts’ opinions and wins 
for them widespread respect in spite of national barriers (as in the Inter¬ 
national Law Commission). In the political field the usual attitude, espe¬ 
cially among the great powers, has been to urge governmental status so 
that such persons may speak with governmental authority and formulate 
recommendations likely to have state support. Finally there is the ques¬ 
tion of the caliber of the personnel. Unfortunately some governments have 
occasionally looked upon such commissions as convenient dumping grounds 
for individuals who were not wanted at home. In spite of all of these prob¬ 
lems, however, the proliferation of these commissions which have carried 
the flag and the influence of the United Nations to countless lands has been 
one of the most significant means of extending and reinforcing the Assem¬ 
bly’s audiority. 
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Open Diplomacy 

Following the general practices of the League Assembly, the General 
Assembly Rules of Procedure provide that all meetings of the plenary body 
and its main committees shall be held in public unless the body concerned 
decides that exceptional circumstances require privacy. While League 
subcommittees usually met in private. General Assembly rules stipulate 
that such meetings shall also be open to the public unless the sub-body 
decides otherwise. All decisions taken at a private meeting must be an¬ 
nounced at an early public meeting of the General Assembly. While it is 
clearly understood by the delegates that privacy may often be more con¬ 
ducive to frank and intimate negotiation, there are ample opportunities for 
such discussions outside the formal meetings. 


Major Assembly Functions 

Many of the planners in Washington and London thought that the 
League Assembly and Council had too frequently stepped on each other’s 
toes. They also felt that the ungainly Assembly had sometimes attempted 
deeds beyond its strength and had fallen flat on its face. Consequently 
they wanted a clearer line drawn between the roles of the new Assembly 
and Council.''*^ 

At San Francisco, however, many of the smaller states, as well as certain 
nongovernmental groups within the larger states, launched a fervemt crusade 
to strengthen the Assembly’s role, especially in the political field. A major 
symbol of that struggle and of the token victory that was won is Article 10 
of the Charter: 

The General Assembly may discuss any questions or any matters within the 
scope of the present Charter or relating to the powers and functions of any 
organs provided for in tiie present Charier, and, except as provided in 
Article 12, may make recommendations to the Members of the United 
Nations or to the Security Council or to both on any such questions or 
matters. 

This Article grew directly out of the amendments which some twenty 
smaller states proposed in order to give the Assembly the same broad juris¬ 
diction that the League Assembly had been given by the Covenant, i.e., 
to “deal , . . with any matter within the sphere of action of the League or 
affecting the peace of the world.” 

The suggestion that received the strongest support was submitted by 
Peter Fraser of New Zealand, firmly backed by Herbert Evatt of Australia 
and Padilla Nervo of Mexico: that the Assembly “have the right to con¬ 
sider any matter within the sphere of international relations.”^® The 

32 Postwar Foreign Policy Preparation . . ., pp. 597-603. 

33 UNCIO, V, p. 265. 
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Soviet Union took a more conservative position, arguing that the Assembly 
should not have the right to deal with a question until the actions of an 
oflFending state "create a situation which represents a menace to interna¬ 
tional peace and security.” While the United States and the United 
Kingdom fully supported the protective concept of a state’s "domestic juris¬ 
diction,” they never accepted the extreme U.S.S.R. point of view, which 
was far more restrictive than the Dumbarton Oaks provisions. The United 
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States finally decided to support the smaller powers in this matter. As John 
Foster Dulles has told the story. 

Secretary Stettinius took a strong line, with the unanimous backing of his 
Delegation. On June 19th he notified the Soviet delegates and Ambassador 
Harriinan at Moscow that unless a satisfactory solution was found by noon 
of the next day the United States would propose that the conference vote its 
own text, leaving the Soviet Union to withdraw if it wanted. Precisely at 
twelve ocloek the next day, June 20th, Mr. Gromyko telephoned that he 
had received instructions from Moscow to concur in a formula that was ac¬ 
ceptable to the conference as a whole.*^^ 

Article 10 was the formula. When one studies the text, however, it be¬ 
comes clear that it actually added very little to the letter of the Charter 
which was not already implied in the Dumbarton Oaks provisions which 
were incorporated in Articles 11, 13 and 14 of the Charter with relatively 
few changes. The significant contribution of Article 10 was the change 
it wrought in the spirit of the Dumbarton Oaks plan, proclaiming exj)licitly 
that the boundaries of the Assembly’s authority to discuss and recommend 
should be as extensive as those of the entire Charter. The effect was to 
strengthen the prestige of the smaller powers and to ward oft' any attempt 
to narrow the scope of the Assembly. 

Steps Toward Law 

At San Francisco, in spite of the labors of certain private groups that 
urged world government, there was almost no official support, by either 
small or large nations, for granting the Assembly binding legislative author¬ 
ity. Most imjDortant of all, neither the United States nor the Soviet Union 
would have considered such a proposal. Nevertheless, the delegations were 
willing to authorize the Assembly to perform the same broad policy func¬ 
tions that had been performed by the League Assembly: to discuss and 
make recommendations, including draft conventions, regarding general 
problems. Moreover the General Assembly’s role in trusteeship and eco¬ 
nomic and social matters was far stronger than that of the League Assem¬ 
bly. The enactment of recommendations into law remained with the mem¬ 
ber states. 

Besides the broad grant of power set forth in Article 10, the Assembly’s 
political functions are spelled out in further detail in Article 11(1), taken 
almost verbatim from the Dumbarton Oaks Proposals. 

The General Assembly may consider the general principles of cooperation in 
the maintenance of international peace and security, including the principles 
governing disarmament and the regulation of armaments, and may make 
recommendations with regard to such principles to the Members or to the 
Security Council or both. 

War or Peace, p. 38. Used by permission of The Macmillan Company. 
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In Article 13(1)(a), the Assembly is authorized to initiate studies and 
make recommendations for the purpose of >omoting international co¬ 
operation in the political field and encouraging the progressive develop, 
ment of international law and its codification. hile China had originally 
proposed consideration of the “development and rtn^ision of international 
law, the other sjDonsoring powers opposed “revision. At San Francisco the 
Philippines and Liberia urged that the Assembly jiromote codification, a 
concept dearer to the hearts of Roman Law states than tliose steeped in 
Common Law. The sponsoring powtTs finally agreed to include codifica¬ 
tion but still rejected revision They preferred to speak of progressive 
development,” much to the annoyance of some of the smaller states, includ¬ 
ing Australia, Belgium and Mexico.*^** 

The Philippines also proposed that the Assembly be given the authority 
“to enact rules of international law which sJiould become binding upon 
members after such rules shall have been ai)proved by the Security (Coun¬ 
cil,” but the Philippines found itself voting alom^ for this proposal. Jielgiuin 
wanted to bestow formally upon the Asscmibly a function which the League 
Assembly had performed without specific authority: to “submit general con¬ 
ventions for tlie consideration of states . . . with a view to securing their 
approval. ...” The United States argued that special conferences should 
do the detailed work of drafting conventions. The Soviet Union feared 
interference with the Security Councils prerogatives. Although twenty-five 
delegations finally supported Belgium, the amendment failed to win the 
necessary two-thirds majority.^^' Nevertheless, many delegations insisted 
that Article 13, reinforced by Article 10, could be interpreted to authorize 
Assembly recommendations in the form of draft conventions,^^ an interi^re- 
tation subsequently put into effect. 

The Dumbarton Oaks draft had provided that the Assembly might 
“initiate studies and make recommendations for the puipose of promoting 
international cooperation in [the] iiolitical . . . field . . . and of adjusting 
situations likely to im^Dair the general welfare.” Nonetheless, Senator 
Arthur Vaiidenl)crg wanted to add a provision, similar to Article 19 of 
the League Covenant, that would authorize the Assembly to make recom¬ 
mendations regarding various forms of peaceful change including the revi¬ 
sion of treaties. The United States Department of State had considered this 
implicit in the original language, but apparently decided that it was politic 
to allow the Senator to make his contribution. Mr. Molotov was not so 
obliging, however, and firmly opposed the amendment as a potential threat 
to the stability of the postwar treaties which were about to be negotiated. 

The compromise which seems to have paved the way for the final version 
of what is now Article 14 was twofold. First, it was understood that Article 
107 would protect any World War II peace treaties from Assembly inter¬ 
vention. Second, there was to be no specific mention in the Vandenberg 
Amendment of treaty revision but rather the adjustment of any situation 

seuNCIO, IX, pp. 177-178. p. 80. 

37 Ibid., VIII, p. 208, statement by Herbert Evatt. 
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“regardless of origin" which might impair the general welfare “or friendly 
relations among nations, including situations resulting from a violation of 
the Purposes and Principles set forth in . . . [the] Charter.” The final text 
of Article 14 reads: 

Subject to the provisions of Article 12, the General Assembly may recom¬ 
mend measures for the peaceful adjustment of any situation, regardless of 
origin, which it deems likely to impair the general welfare or friendly rela¬ 
tions among nations, including situations resulting from a violation of the 
provisions of the piesent Charter setting forth the Purposes and Principles 
of the United Nations. 

Senator Vandenberg, in interpreting these provisions to the Conference, 
stated explicitly that he had surrendered nothing, that they clearly included 
the authority to recommend the revision of treaties. Mr. Molotov replied 
with equal ardor that such an interpretation "'attacks the very basis of inter¬ 
national law, peace, and security.” As for the general significance of the 
amendments added at San Francisco, one can only say that they made more 
explicit the provisions which had already been adopted at Dumbarton 
Oaks. 

The major innovation in the Assembly's broad policy function was the 
decision to include re.sponsibility for supervision of the UN economic and 
social program, the details of which are discussed in Chapters 8 and 9. 
This was the plan proposed by the United States and adopted by the 
Dumbarton Oaks Conference. At San Francisco many of the smaller 
powers strove valiantly to strengthen the economic and social j)rovisions 
and succeeded in making the Economic and Social Council a “principal 
organ,” but still left ultimate supervision in the hands of the Assembly. 
Article 13(1 )(b) reads: 

The General Assembly shall initiate studies and make recommendations for 
the purpose of: ... b) promoting international cooperation in the economic, 
social, cultural, educational, and health fields, and assisting in the realiza¬ 
tion of human rights and fundamental freedoms for all without distinction 
as to race, st^x, language, or religion. 

Article 60 reads: 

Responsibility for the discharge of the functions of the Organization . . . [in 
the economic and social field] shall be vested in the CTcneral Assembly 
and, under . . . [its] autliority . . . , in the Economic and Social Council. . .. 

Another significant innovation was the delegation to the Assembly of ulti¬ 
mate responsibility for guiding the trusteeship system which is considered 
in greater detail in Chapter 11. 


Ibid,, IX, pp. 21-22. 


30 Ibid., pp. 138, 150. 
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Peacemaker 

The great powers, including the United States, had agreed by the end of 
the Dumbarton Oaks Conference that the Assembly should have the same 
general authority as the Security Council in the field of peaceful settle¬ 
ment. At the same time this mandate was limited by se\eral qualifications: 

1. the Council was to exercise “primary respoiisibilit>' for the maintenance 
of international peace and security*"; 

2. tlie Assembly was riot on its own initiative to make any recommenda¬ 
tions on any matter relating to the maintenanc'e of peace and s(*ciirity being 
dealt with by tlie Council; and 

3. any question on w’hicli action was necessarx" was to be referred to the 
Council. (Dumbarton Oaks Proposals, Chapters V', M, and VIII) 

The provisions of the Charter on this subject (Artich' 11, par. 2) as finally 
adopted at San Francisco read: 

The General Assembly may discuss any questions relating to the maintenance 
of international peace and security brought before it hy any Member . . . , 
or by tlie Security Council, or by a state which is not a Member . . . and, 
except as provided in Article 12, may make recommendations with regard 
to any such questions to the state or states concerned or to the Security 
Council or to both. Any such question on which action is necessary shall be 
referred to the Security Council by the C^eneral Assembly either before or 
after the discussion. 

The last sentence, taken directly from the Dumbarton Oaks draft, aroused 
considerable debate since the smaller powers wanted the Assembly to be 
more closely associated with “action” by the Council. This discussion 
led to a proposal that the Council submit to the Assembly reports on all 
measures taken to maintain international security. Since the Soviet Union 
insisted, however, that the plenary body must have no authority to ap¬ 
prove or disapprove a Council report which would have the effect of 
placing it in a superior position, a final compromise was incorporated in 
Article 15: 

The General Assembly shall receive and consider annual and special reports 
from the Security Council; these reports shall include an account of the 
measures that the Security Council has decided upon or taken to maintain 
international peace and security. 

Mr. Herbert Evatt of Australia led another revolt by insisting that the 
Assembly should be barred from making a recommendation only so long as 
the “Security Council is exercising the functions assigned to it” rather than 
according to the Dumbarton Oaks wording which was thought to imply 
that the Council might block Assembly recommendations simply by keep¬ 
ing matters on its agenda. Mr. Evatt also wanted the plenary body to 
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decide for itself when the Security Council was actually “exercising the 
functions assigned to it.” Altogether fourteen countries, including France, 
submitted amendments along these general lines. Finally Senator Vanden- 
berg announced a compromise draft that accepted much of the Australian 
thesis as the basis for Article 12: 

1. While the Security Council is exercising in respect of any dispute or 
situation the functions assigned to it in the present Charter, the General 
Assembly shiill not make any recommendations with regard to that dispute 
or situation unless the Security Council so requests. 

2. The Secretary-CencMal, with the consent of the Security Council, shall 
notify the Ccncral Assembly at each session of any matters relative to the 
maintenance of international peace and security which are being dealt with 
by tli(' Security Council and shall similarly notify the General Assembly, or 
the Members of the V*'ited Nations if the General Assembly is not in session, 
immediately the Security Council ceases to deal with such matters. 

General Supervisor 

Over-all BoI(\ The Assembly is armed with certain suj)ervisory functions 
that are of a general nature and apply equally to all United Nations bodies. 
Its strongest instrument of guidance is the formulation of policy recom¬ 
mendations discussed above. Article 10 providers specifically that the As¬ 
sembly “may discuss any questions . . . relating to the j)owers and func¬ 
tions of any organs provided for in the j)resent Charter and . . . make 
recommendations . . , [on tiiem].” 

Anotht'r whip is the Assembly’s authority to regulate the United Nations 
budget according to the provisions of Article 17 and its Rules of Procedure. 
The annual budget prepared by the Secretary-General is submitted, prior 
to each session, to an Advisory Committee on Administrative and Budgetary 
Qiic'stions (nine individuals, including two recognized financial experts, to 
serve for three-year terms). This Committee then submits to the Assem¬ 
bly’s Fifth Committee a detailed report on the accounts of the previous 
year and the budget for the next. The Assembly has also created a Com¬ 
mittee on Contributions (ti'ii individuals to serve three-year terms) charged 
with the task of advising on the apportionment of United Nations expenses 
among the members. The 1953 scale of assessments was as follows: 


Member 

Per Cent 

Afghanistan 

0.08 

Argentina 

].45 

Australia 

1.75 

Belgium 

1.37 

Bolivia 

0.06 

Brazil 

1.45 

Burma 

0.13 

Byelorussian S.S.R. 

0.43 

Canada 

3.30 


Member 

Per Cent 

Chile 

0.33 

China 

5.62 

Colombia 

0.35 

Costa Rica 

0.04 

Cuba 

0.34 

Czechoslovakia 

1.05 

Denmark 

0.78 

Dominican Republic 

0.05 

Ecuador 

0.04 
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Member 

Per Cent 

Member 

Per Cent 

Egypt 

0.50 

Norway 

0.50 

El Salvador 

0.05 

Pakistan 

U. 

Ethiopia 

0.10 

Panama 

0.05 

France 

5.75 

Paraguay 

U.t)4 

Greece 

0.19 

P(*ru 

0.18 

Giiat(‘inala 

0.06 

Pliilippines 

0.39 

Haiti 

0.04 

Poland 

1.58 

Honduias 

0.04 

Saudi Arabia 

0.07 

Iceland 

0.04 

Sweden 

1.65 

India 

3.45 

Syria 

0.08 

Indonesia 

0.60 

Thailand 

0.18 

Iran 

0.33 

Turkey 

0.65 

Iraq 

0.12 

Ukrainian S.S.R. 

1.63 

Israel 

0.17 

Uni(ni ol South Africa 

0.83 

Lebanon 

0.05 

U.S.S.K. 

12.28 

Liberia 

0.04 

United fJingdoin 

10.30 

Luxembourg 

0.05 

United States 

35.12 

Mexico 

0.70 

Ih'iignay 

0.18 

Netherlands 

1.25 

Vt'nezuela 

0.35 

New Zealand 

0.48 

Yemen 

0.04 

Nicaragua 

0.04 

Yugoslavia 

0.44 


With respect to the budgets of the specialized agencies, the agreements 
negotiated with those bodies have, for the most part, pro\ ided for mutual 
consultation in budget preparation and the subinissioii of these budgets to 
the Assembly for examination and recommendations, but the agencies 
have jealously resisted any stronger supervision. 

Another weapon in the Assembly’s armory is its power (Article 108) to 
recommend amendments to the Charter, which must then be ratified by 
two-thirds of the Members, including the permanent members of the Secu¬ 
rity Council. The Assembly’s rok; in this j)rocess caused no serious disagree¬ 
ment. It was the special position accorded the Big Five that disturbed 
most of the smaller powers who complained bitterly that this rule would 
merely perpetuate the veto which they had hoped would be merely a 
temporary expedient. 

The Assembly’s function of admitting new Members upon the recom¬ 
mendation of the Security Council gives it another means of controlling 
the organization. But, in this matter, it is in a far weaker position than the 
League Assembly which was able, also by two-thirds majority, to approve 
new Members, but without a Council recommendation. As for the criteria 
to be considered in screening applicants. Article 4(1) provides that mem¬ 
bership is open to all “peace-loving states which accept the obligations 
contained in the present Charter and, in the judgment of the Organization, 
are able and willing to carry out these obligations.” 

The fundamental problem that has bedevilled the issue of membership 
has been the conflict between the Soviet and non-Soviet groups over the 
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admission of their respective friends. Both sides have managed to agree 
jointly on the admission of only nine states since the estabhshment of the 
United Nations: Afghanistan, Iceland, Sweden, Thailand, Pakistan, Yemen, 
Burma, Israel and Indonesia. The Soviet bloc has prevented admission of 
fourteen other states: Austria, Cambodia, Ceylon, Finland, Ireland, Italy, 
Japan, Jordan, Laos, Libya, Nepal, Portugal, the Republic of Korea and 
Vietnam. And the non-Soviet group has blocked admission of seven Soviet- 
controlled regimes: Albania, Bulgaria, Hungary, Mongolian Peoples’ Re¬ 
public, North Korea, Rumania and the Vietminh regime in Vietnam. 

Two International Court advisory opinions have dealt with this issue. 
On May 28, 1948, the C]ourt decided by the close vote of nine to six that: 
(1) a member is not entitled to make its consent to admission dependent 
on conditions not expressly provided by Article 1(4), and (2) a member 
cannot make its affirmati\ (' vote subject to the admission of other states.^'' 
Again on March 3, 1950, the Court ruled by a vote of twelve to two that 
admission could not be ('ffected by the Assembly without a Security Coun¬ 
cil recommendation.^’ In Ihe interest of breaking the log jam on this ques¬ 
tion and admitting states of major importance such as Italy, a growing 
number of Members favor some “package” agn'e-ment whereby each side 
will agree to some of the other side’s candidates in order to get its own 
friends into the club. 

A final general superx'isory authority is the Assembly’s responsibility to 
elect the non-permanent members of the Security Council, all the mem¬ 
bers of the Economic and Social Council, and jiart of the members of the 
Trustec'ship Council. Voting concurrently with the Security Council, it par¬ 
ticipates in the election of the International Court justice's, and it appoints 
the Secretary-General ujion the recommendation of the Security Council. 

Special Supervisory Functions. Besides the above general functions, the 
Assembly was also endowed with certain special supervisory powers with 
respect to particular organs. Although the great states were not willing to 
allow their chosen instrument, the Council, to be made formally responsible 
to the Assembly, they did agree, albeit with occasional reluctance, to give 
the larger body substantial indirect guiding authority over the Council. 
This is implicit in the Assembly’s power to make recommendations regard¬ 
ing both general principles and specific situations in the political field 
which cannot but affect the Council’s “primary responsibility” for the main¬ 
tenance of peace and security. And there is also Article 15: 

The General Assembly shall receive and consider annual and special reports 
from the Se'curity Council; these reports shall include an account of the 
measures that the Security Council has decided upon or taken to maintain 
international peace and security. 

Admission of a State to the UN, Advisory Opinion, ICJ Reports 1948. 

« UN Doc. A/1353. 
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The actual influence of an organization may overflow its formal consti¬ 
tutional boundaries, and so the Assembly has on occasion triec to extern 
its influence by hitching its wagon to the authority of the Sc ciirity ounci , 
especially with respect to enforcement action. In its 1947 Palestine r^'o u- 
tion the Assembly recommended that the Council determine as a t reat 
to the peace . . . any attempt to alter by force the settlement envisaged by 
[that] resolution.’'^- The Assembly also made its agents in Palestine, in¬ 
cluding Mediators Bernadotte and Bnnche, responsible to the Security 
Council as well as itself, and requested the Council to support tlu\se agents, 
which it did after a fashion. 

Because of these and other developments, one of the most significant 
aspects of the Assembly’s evolution has bec^n its rapid growth in influence 
in the political field as compared with the increasing paralysis and decline 
of the Security Council on many questions. There have been two major 
forces behind this trend. First, the great powers, Soxiet as well as non- 
Soviet, have led the way because they luix e frequently preferred some kind 
of action in the Assembly, weak though it might be, to complete inaction 
in the Security Council, Second, the smaller powers have been eager to 
strengthen the plenary body in which they are numerically preponderant 
and wield far more influence than in the Council. It is not Assembly action 
which has weakened the Security Council, as some' observers have claimed, 
so much as it has been Council inaction which has forced a shift to the 
Assembly. 

Some observers consider this development a tianporary detour due pri¬ 
marily to the current world situation. Yet the same forces were at work 
in the League, though far less actively than at present. These pressures 
are likely, in any era, to produce this same tendency to move from the 
inflexible to the flexible, from the less to the more representative organ on 
those issues which require extensive participation and support. And most 
crises today are world-wide in their implications and thus reinforce tliis 
trend. 

To those who argue that no action in the security field should be taken 
without unanimity among the great powers, one can reply that such unity 
is desirable only to the extent that it helj)s to maintain peace with at least 
a minimum of political, economic and social justice. Unity is not the only 
consideration at stake and should not be purchased at too high a price. 
Nor does a lack of unity among the great powers necessarily block collec¬ 
tive action, as long as a preponderance of power can still be mobilized 
against an aggressor. 

On the other hand, in choosing the path that leads to the Assembly it is 
important to read the signposts that clearly indicate the risks involved. 
The greatest danger is that there is no guarantee that an Assembly reso¬ 
lution, although supported by at least two-thirds of the members, will 
have the backing of a sufficient number of powerful states to make it effec¬ 
tive. Another danger is that as greater emphasis is placed on the use of 

Official Records of the Second Session . . . Resolutions . . . , p. 132. 
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force the Assembly may neglect the more constructive nonmilitary means 
of easing international tensions. 

With respect to the International Court, the Assembly obviously can 
have no direct authority over its decisions and opinions but does have the 
power to help elect justices, to request advisory opinions and to author¬ 
ize other organs and the specializi^d agencies to do the same. In the case 
of the Secretariat, the Assembly not only exercises all of its general powers, 
including appointment of the Secretary-General, but also is charged with 
establishing regulations governing all ai^pointments to the Secretariat 
(Article 101, par. 1). The Assembly’s .supervisory authority in the economic 
and social and nou-self-governing territory spheres is discussed below in 
Chaj)ters 8, 9 and 11. 


Conclusions 

If one looks back 140 years down the long avenue of history from the 
United Nations jiast the League to the Conference of Vienna and the first 
stirrings of the Concert of Europe, one is struck by the distance we have 
travelled to arrive at the General Assembly. With this perspective in mind, 
what seem to have been the salient trends? The international conference 
has developed from a discontinuous, infnjquent and ad hoc body to a more 
continuous, permanent and regular ehanm'l of negotiation. The member¬ 
ship has gradually broadened from a handful of European powers to a 
more universal groiq), Eastern as wt;!! as Western, small and middle as 
well as great powers. The security function still tends to be dominated 
by the strong (now centered about two rather than several super-powers), 
but the Security Council, successor to the Concert, has gradually been 
drawn within the framework of the universal organization and placed very 
much under the influence of all rather than only a few nations, operating 
through the Assembly. The objectives of the plenary conference have shifted 
from a narrow negative conct'rn with putting out political fires to positive 
long-range action to prevent them. And these latter activities have been placed 
increasingly under the direction of the plenary organ rather than the coun¬ 
cil. In essence, what this whole development represents is that the great 
powers find themselves less and less isolated from their smaller neighbors 
and more and more dependent on them. 

Still the General Assembly which we have today is indeed a weak reed 
on which to depend. One cannot of course expect to see the Rome of 
world government built in a day, but the Assembly’s structure and pro¬ 
cedures need to be adjusted to its increasing responsibilities. Its influence 
must be made even more continuous on a more effective basis than 
at present. Its organization must be made more flexible than its cum¬ 
bersome structure now allows. And its voting must be made more 
realistic than the anachronistic equality rule now permits. We should 
be encouraged, nevertheless, by the present tendency to strengthen the 
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hand of the most representative organ of the Unit(*d ^ « most 

significant is that the Assembly has proved itselt during these trying years 
to be an instrument sensitive to the needs ot the great majority of nati„„s, 
large as well as small, and capalde ol remarkabC dexelopinent m order 
to achieve the purposes and principles espoused liy tlial majority. 
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League Council — Great-Power Leadership 


"I am proposing that all nations henceforth avoid entangling alli¬ 
ances which would draw them into competitions ol power; catch them 
in a net of intrigue and selfish rivalry, and disturb tlieir own affairs 
with influences intruded from without. There is no entangling alliance 
in a concert of power. When all unite to act in the same sense and 
with the same purpose all act in the common interrest and are free to 
live their own lives under a common x>i‘otection.” 

— Woodrow Wilson ^ 


The roots of the League Council reach back at least as far as the Con¬ 
cert of Europe which, as we have seen, was a big-i)ower show. Thus the 
principle that all states were sovereign and equal, legally speaking, was 
balanced in the Covenant by the recognition that certain big states were 
in fact more influential than others. Only a few states, it was realized, were 
powerful enough to maintain order. Such states were given positions of 
predominance and responsibility as permanent members of the Council 
that was expected to be the most influential body of the League. 

The notion of big-power responsibility was reinforced by the experience 
of the World War. Victory required the closest collaboration in economic 
affairs and in military strategy among the great powers in the allied camp. 
By 1919, moreover, another tradition in international relations had become 
firmly established. Many matters such as health, transjiortation and slavery, 
as we have noted, were handled on a cooperative basis by public interna¬ 
tional unions. While the guiding principles were laid down by diplomatic 
conferences, the actual work of such unions was often carried out by some 
sort of council or commission assisted by a secretariat or bureau. Thus 
the differentiation between a conference or assembly and a rudimentary 
executive body was already well established. These two strands, a concert 

I Address to the United States Senate, January 22, 1917, in Woodrow Wilson, The 
New Democracy; Presidential Messages, Addresses, and Other Papers (1913-1917), ed. 
by Ray Stannard Baker and William E. Dodd (New York: Harper, 1926), Vol. 2, 
p. 414. 
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of great powers and an international executive, had, moreover, already been 
woven together in the Danube Commission. In sum, the notion that cer¬ 
tain big powers should form the nucleus of an executive committee of an 
association of nations was no novelty at Paris in 1919. 

Forces Shaping the Council 

An essential stepping stone to victory in World War I was the pooling of 
Allied military and economic resources under the control of the "principal 
powers,” Britain, France, Italy and the United Statt?s. These powers con¬ 
tinued their leadership after the war not only in the formulation of the 
Cov('nant at the Paris Conference, but also in the enforcement of the terms 
of the Armistice and the peace b’c'aties through th(? Reparations Commission 
and the Conference of Ambassadors. The principal decisions of the Peace 
Conference, indeed, were made in meetings of the Big Five, the Big Four, 
and particularly the Big Three before presentation to the Plenary Con¬ 
ference.^ 

It is not surprising, therefore, that the great powers assumed for them¬ 
selves a primary role in the League of Nations that arose directly from the 
ashes of the Concert of Europe. This development was foreshculowed in the 
numerous peace j)Ians, both official and private, that emerged from both 
sides of the Atlantic during the four years of conflict. In addition to an 
assembly or conference, a court and a secrc'tariat, such plans usually en¬ 
visaged a big-i^ower executive council with functions similar in some re¬ 
spects to the Concert of Fauoix*. The American League to faiforce Peace, 
for example, proposed a commission of conciliation with powers of inquiry 
and recommendation to be bolstered by economic and military sanctions 
against states failing to comply with the j)rocesses of peaceful settlement. 
This influential proposal did not go into organizational detail. All the great 
powers, howe\’er, were to join the proposed league, while only certain of 
the lesser powers were to be included.*^ 

British thinking, official and unofficial, generally emphasized the impor¬ 
tance of a council of the big states for the maintenance of world order. 
Lord Grey, we have already seen, had attempted unsuccessfully to revive 
the corpse of the Euroi)ean Concert in the years between the Balkan crisis 
of 1912 and the incident at Sarajevo,** The role of the big powers was also 
emphasized when Colonel House was commissioned by President Wilson to 
revise the Phillimore Plan around the "principles of territorial guarantee 
and international police action against an aggressor, which were later to 
be embodied in Articles 10 and 16 of the League Covenant.” As early as 
1914 Wilson envisaged a system of peace for the Americas embodying 
the notion of “Mutual Guarantees of political independence under repub- 

2Lord Maurice Hankey, Diplomacy by Conference (New York: Putnam, 1946), 
Chap. I. 

® For details see Alfred Zimmern, The League of Nations and the Rule of Law (Lon¬ 
don: Macmillan, 1936), Chap. V, and J. A. Salter, Allied Shipping Control, An Experi¬ 
ment in International Administration (New York: Oxford, 1921), Parts IV and V. 

^ See Zimmern, op. cit., pp. 77-81. 
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lican forms of government and mutual guarantees of territorial integrity. 
These were to be the essential principles of the League Covcuaut.*’ Colouel 
Hous(Js ideas were embodied in his Suggestions for a Covenani of a 
League of Nations and included the thought that membership in the oigan- 
ization be confinc'd to the gn^at j)owers.^' Wilson s first draft Covenant of 
August, 1918, followed House s suggestions in many respects but laid more 
emphasis on sanctions. 

The British Foreign Office Memorandum on “the League of Nations, 
of November 1918, provided that the Foreign Secretaries of the great pow¬ 
ers, including Germany and Russia, should meet annually in an “Inter-state 
Conference” equipped with a permanent S(?cretariat to act as “a sort of 
executive committee of the whole body of sovereign states.” The Foreign 
Secretaries of all the powers should also meet but at leas frequent inter\ als. 
The council was to be an “imjDroved concert” — inq^roved in four ways: 

1. by the provision of regular meetings; 

2. by the establishment of a permanent secnitariat; 

3. by the enlargement of its area to include the whole world, and not 
Europe alone, as in the nineteenth century; and 

4. . . . by becoming part of a world organization , , . and associated with 
a world-wide system of international coojieration." 

General Smuts was a member of the Imperial War Cabinet, and his essay, 
A League of Nations; A Practical Sttggeslioiu of December 1918, adhered 
closely to the Foreign Office Memorandum. It publicized for the first time 
this proposed organizational structure which differentiated between a 
Council and an Assembly. The real work, it was expected, would be per¬ 
formed by the Council, a comparatively small body acting as an “exec¬ 
utive committee.” It was to “consist of the prime ministers or foreign sec¬ 
retaries or other authorized representatives of the Great Powers togetlicr 
with the representatives drawn in rotation from two panels of the middle 
powers and minor states respectively, in such a way that the Great Powers 
have a bare majority.” ^ Thus the General a representative of a small non- 
European power, helped lay the groundwork for both non-permanent and 
regional representation in the executive body which he anticipated would 
play the primary role in settling disputes and in carrying on the ordinary 
administrative work of the League including the appointment of a “per¬ 
manent Secretariat and staff.” As regards the proposed council, however, 
he omitted Russia from its membership while including Germany and sug¬ 
gested that the usual rule of unanimity be replaced by a heavily weighted 
majority vote. 

5 E. M. House, The Intimate Papers of Colonel House, edited by Charles Seymour 
(Boston: Houghton Mifflin, 1928), Vol. 4, p. 2. 

« The House draft is included in D. H. Miller, The Drafting of the Covenant (New 
York: Putnam, 1928), Vol. 2, Doc. 2. 

For details on the Foreign Office Memorandum and the Smuts Plan, see Zimmem. 
op. cit.. Chaps. VII and VIII. 

8 Miller, op. cit., Vol. 2, Doc. 5. 
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At Paris, President Wilson studied the Smuts and o£BciaI British (Cecil) 
drafts. His second draft of January 1919 included the Smuts proposal of 
an “Executive Council.”® The membership of the Council now becsime a 
point at issue between Wilson and the British. The Cecil draft had pro¬ 
posed that France, Great Britain, Italy, Japan and the United States con¬ 
stitute the Council. The British argued that membership in the Council 
should be limited to the great powers on the basis of the experience of the 
Concert of Europe in which the major states had responsibility commen¬ 
surate with their power. The smaller states, the British argued, cotild speak 
in the Assembly. 

President Wilson finally agreed with the British, but the French, an¬ 
noyed at the Anglo-American opposition to an international police force and 
other French proposals, sui)ported the small states in their vigorous cam¬ 
paign for Council membership. Tlu* result was a compromise in which the 
Council was to be composed of five permanent members noted in the Brit¬ 
ish draft plus four non-permanent members to be elected by the Assembly. 


Funclions of the Council 

Under the terms of the Covenant there was little differentiation in func¬ 
tion between the Council and the Assembly, and the former can scarcely 
be compared either with the executive arm of the United States Govern¬ 
ment or with the British cabinet. To a great extent the two bodies had 
concurrent and complementary powers. Neither had the power to com¬ 
mand the other. The Council as “central organ” met more frequently, was a 
smaller, more manageable body led by the big states and was granted cer¬ 
tain special responsibilities in security matters such as the reduction of 
armaments. Yet in practice, the Assembly played an increasingly impor¬ 
tant role and in many respects came to be considered the “sovereign 
power” of the League. 

Many factors contributed to the relative decline of the Council. The 
smaller powers generally sought to limit big-power hegemony. But of 
greater importance was the fact that the big powers pursued conflicting 
foreign policies that inevitably stultified the guardianship role of the 
Council.^® Moreover, some of the most powerful states were not included 
in its membership. Finally, the Assembly, as a more representative body 
than the Council, proved a useful channel for mobilizing widespread sup¬ 
port for various programs. 

The Settlement of Disputes — Articles 11—15 

The most important work of the Council was the settlement of disputes. 
Here most explicitly was a continuation of the Concert of Europe concept 

® The text is in Miller, (rp. cit., Vol. 2, Doc. 7. 

t® Arnold Wolfers, Britain and France Between Two Wars (New York: Harcourt, 
Brace, 1940), passim. 
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that international disputes should be settled under the guidance of the 
great powers. It is true that the Concert in theory now ranged over the 
whole globe, but in practice the l^eague was concerned chiefly with the 
squabbles of European states either in Europe itself or oviTseas. 

Article 11 formulated the principle of coniiniinity int(*rest, or hue and 
cry” as Alfred Ziininern has put it, by stating that any \\'ar or thieat of 
war ... is hereby declared a matter of concern to the whole L('agiu\ . . . 
This provision re]iresentcd a bold departure from traditional practice by 
endeavoring to consign neutrality to the junk heap. Paragraph 2 further 
declared it to be 

the friendly right of each Member of the League to bring to the attention 
of the Assembly or the (Council an\’ circumstance whatever aflt'cting inter¬ 
national relations which threatens to disturb international peace or tlie good 
understanding between nations upon which peace depends. 

This broad grant of authority including both the Assembly and the Coun¬ 
cil resulted in more disputes coming before th.' League under Article 11 
than under any other article, in spite of the fact that complete imaiiimitx 
was required in all such matters, since the disputants under Article 11, 
unlike Artich' 15, retained the right to vote. 

Four points em(*rge from a consideration of Articles 11-16 dealing with 
the maintenance of jieace. First, the Members of tlu* League were obli¬ 
gated to attempt the peaceful settlement of all disi)utes, and it was assumed 
that “diplomacy” would take precedence oxer arbitration in a world of 
sovereign states. Secondly, the Council rather than the Ass(;mbly was ex¬ 
pected to play the major role in settling those disi)utes that were brought 
to the League. Third, neither arbitration nor jiidieial settlement was com¬ 
pulsory, although they were presumed for certain types of disputes. Dis¬ 
puting nations could resort to inquiry by the Council in place of arbitra¬ 
tion. Finally, after a “cooling off” period, war was legal under certain 
circumstances. 

Thus Article 12 required the League Members to settle their differences 
by “arbitration” or “judicial settlement or enquiry by the Council,” and “in 
no case to resort to war until three months after the award by the arbi¬ 
trators or the judicial decision or the report by the Council.” Judicial set¬ 
tlement was added as an amendment to Article 12 in September 1924. 
Here were set forth the traditional methods of peaceful settlement with the 
Council playing a diplomatic role as conciliator. Recourse to war was lim¬ 
ited rather than prohibited, and, as on the domestic frontier, so on the 
international frontier a state might take the law into its own hands so long 
as three months had passed after an unpalatable award. As in the Bryan 
treaties, a “cooling off” period was felt to be an important brake on the use 
of force. 

Article 13 specifies in detail the procedures for arbitral and judicial 
settlement. So concerned were the framers of the Covenant over the “vital 
interests” of states that arbitration or judicial settlement was not made com- 
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pulsory — for even the seemingly innocuous list of items in Paragraph 2 
declared to be “generally suitable for submission to arbitration or judicial 
settlement/’ Both parties had to agree to submit to the judicial process; 
there? was no sheriff to hail them into Court. No state could get a hearing 
in the Permanent Court of International Justice against an obnoxious neigh¬ 
bor unless llie latter participated voluntarily. Once arliitration or judicial 
settlement had been agreed ui^on, however, the parties were obligated to 
obey the award or decision, and all League Members, in turn, were re¬ 
quired to refrain from waging “war against a Member of the L(*agiie which 
coini^lies therewith.” If a state rejected such an award or decision, the 
Council was to propose the steps necessary to effect compliance. Obvi¬ 
ously thcTC was no assurance that compliance would in fact be obtained 
collectively, and war by individual League Members against the offend¬ 
ing state might be necessary. In this case war was “legal.” 

Article 15 provided that “inquiry by the Council” was the means of 
peaceful settlement which the parties were obligated to try in the event 
they did not seek arbitration or adjudication. The Secretary-General was 
required to “make all necessary arrangements for a full investigation and 
consideration” of the dispute (which must be one “likely to lead to a rup¬ 
ture”), and (he parlies were to present “statements of their case” which 
the Council was permittc^d to publish in order to bring into play the sanc¬ 
tion of world opinion. The Councirs mandate was “to effect a settlement 
of the disinitc?,” and it w as available as an agency of mediation, conciliation 
or inquir)'. It could of its ().\'n accord refer the matter to the Assembly and 
w^as required to do so if one of the i^arties so recjnested wdthin fourteen 
days of tlu' submission of the disi^utes to the Council. This w^as the pro- 
ci'dure used by China in 1932 in her disputes with Japan over Man¬ 
churia. If the Council w^'ere successful in helping the parti(\s settle the dis- 
X)ute, it so reported, including the facts and “the terms of settlement.” If 
the Council failed, it rcj)orted “either unanimously or by majority vote 
. . . the facts of the disjiute and the recommendation . . . deemed just and 
proper in regard thereto.” If a Council reirort received unanimous supjoort, 
not counting the votes of the parties to the disj)utes, the Members of the 
League agreed not to go to “war” with the x^arty to the disxmte complying 
with the recommendations. If, on the other hand, the rexiort did not re¬ 
ceive unanimous supi:)ort (again not counting the votes of the parties), 
“the Members of the League reserved to themselves the right to take such 
action as they shall consider necessary for the maintenance of right and 
justice.” In other words, the disx^utants were permitted to go to war if the 
Council failed to achieve a unanimous recommendation so long as they had 
waited three months. This was the famous “gax)” of the Covenant. 

There were also other gax)s in the Covenant that permitted recourse to 
arms. Not only did there have to be unanimity in approving the Council 
report, but under Paragraph 2 of Article 12, that body w^as required to 
report within six months after the submission of the dispute. Failure to do 
so presumably permitted the parties to take whatever steps they saw fit. 
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Paragraph 8, Article 15, also excluded from the jurisdiction of the Council 
any dispute “found by the Council, to arise out of a matter which by inter¬ 
national law is solely within the domestic jurisdiction ol one of the parties. 
In this case the Council simply reported its findings and could not make 
a recommendation of settlement. We shall see that bloody conflicts ha\'e 
been permitted or attempted in the name ol “domestic jurisdiction Iroin 
that day to this, and that this particular gap is far wider under the United 
Nations Charter. Ironically enough tliis provision among others was in¬ 
sisted upon l)y President Wilson in the forlorn hope of winning some Ke- 
publican support in the. Senate for th(^ League of Nations.” 

Finally, Article 21 suggested to the French at least the possibility of 
another gup. It provided that nothing in the Co\ enant affected the validity 
of “international engagements ... or regional understandings like the Mon¬ 
roe Doctrine, for securing the maintenance of peace.” The ref(;rence to the 
Monroe Doctrine was another attempt to lure the United States Senate 
into supporting the League. The idea also appealed to the French who 
were disappointed over tlieir failure to win approval of compulsory arbi¬ 
tration and an international police force, and who fean.*d that the United 
States was intere.sted in maintaining the statm quo in the Western Hem¬ 
isphere alone. As a rcsidt, France wanted authority to turn to alliances 
outside the League system. M. Bourgeois, one of the League’s great figures, 
declared: 

The whole idea of obligation has now disappeared. It will, therefore, be 
necessary to continue and to conclude separate alliances, inasmuch as the 
League admits its inability to offer a formal guarantee of protection to its 
own members. 

To summarize, the Covenant did not “outlaw war” in all circumstances. 

It did, however, try to hobble the use of force by regularizing and devel¬ 
oping all the known methods for peaceful settlement. Much weight was 
attached to the sanction of public opinion through inquiry and recom¬ 
mendations by the Council and “cooling-off’ periods to calm hot tempers. 

In a world of virtual international anarchy, lacking any strong sense of 
community responsibility or centralized organization of force, the Covenant 
procedures perhaps were all that could be expected. As long as the Mem¬ 
bers adhered to the principles of the Covenant, the League was surpris¬ 
ingly effective. With the outbreak of aggression in the 1930’s, however, it 
became obvious that world order required a more cohesive community and 
government. 

Sanctions: Articles 10 and 16 

In spite of many limitations, the framers of the Covenant broke new 
ground in 1919 in a bold effort to organize force to maintain world order. 

C. Howard Ellis, The Origin, Structure, and Working of the League of Nations 
(Boston: Houghton Mifflin, 1928), pp. 91-93. 

Felix Morley, The Society of Nations (Washington: Brookings Institution, 1932), 
p. 193. 
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League Members who “resorted to war” contrary to the terms of the Cove¬ 
nant were, under Article 16, to be coerced by sanctions. For the first time 
in history, collective action against offenders became the duty of every 
member of the “society of nations,” Only economic sanctions, however, 
vs'ere made obligatory. The Council could merely recommend the use of 
military force, a stipulation that perhaps disappointed the French more 
than anything else in the Covenant. Ever fearful of renewed German at¬ 
tacks, France and other Members soon sought security arrangements out¬ 
side the League system. 

Paragraph 1 of Article 16 provided that any Member of the League re¬ 
sorting to war “in disregard of its covenants under Articles 12, 13 or 15 
. . , .shall ipso facto be deemed to have committed an act of war against 
all other Members of the League.” The latter were at once obligated to 
apply nonmilitary sanctions by cutting off all trade or financial relations 
with the offending state including “all intercourse between their nationals 
and the nationals of the Covenant-breaking state.” In applying financial 
and economic satictions, the Members agreed to support one another; rights 
of passage were to be granted tlie forces of a Member acting in support 
of the Covenant. Since war was not prohibited completely, the question 
then arose as to when a League Member should be deemed to have com¬ 
mitted an illegal “act of war?” An authority on the League has listed four 
cases when war was considered illegal under the Covenant: 

1. war undertaken without recour.se to arbitration, judicial settlement or 
inquiry by the Council (Article 12, par. 1); 

2. war undertaken without waiting until three months after the award 
or Council recommendation (Article 12, par. 2); 

3. war undertaken against a state which accepted the award or judicial 
decision (Article 13, par. 4) or unanimous recommendation of the Council 
(Article 15, par. 6); and 

4. war undertaken by a non-Member who had accepted the obligations 
of the League under Article 17.'* 

In contrast to the requirement that nonmilitary sanctions be automatic. 
Paragraph 2 of Article 16 specified only that it was the “duty of the Coun¬ 
cil ... to recommend to the several governments concerned” what armed 
forces each should “severally contribute to the armed forces to be used to 
protect the covenants of the League.” This provision, calling for national 
contingents on an ad hoc basis was a far cry from the “international police 
force” sought by the French. Economic sanctions were applied against 
Italy in the Ethiopian affair, but military sanctions were never applied 
under the League Covenant. The fire brigade never could make up its 
mind to use such an extreme method. 

A further weakness developed when the League Members soon diluted 
even the provision for economic sanctions. Who was to decide when a 

13 Clyde Eagleton, International Government, 2nd ed. (New York: Ronald Press, 
1948), p. 416. 
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Robinson, in ike London Morning Post 


"L'ENFANT TERRIBLE" 


Member had gone to war in disregard of tlie Covenant? Who was to apply 
sanctions? Scarcely had the League scaffolding been erected when the 
Second Assembly, on the advice of a Blockade Committee established to 
deal with these problems, adopted resolutions which interpreted the Cove¬ 
nant to mean that the League itself could not make economic sanctions 
obligatory by declaring the existence of a war. “Such a power would not 
be consistent with the sovereign rights of the various sfufes.” ’' In short, 
the automatic features of Article 16 were largeU' d('stroy(?d since it became 
the privilege of each Member to dec-idi* for itself when it was obligated to 
apply nonmilitary sanctions. The use of sanctions was wrecked on the 
rocks of state sovereignty although nonmilitary sanctions of a feeble sort 
were applied against Italy in 1935. 

The League’s enforcement machinery under Article 16 cannot prop¬ 
erly be considered without reference to Articles 10 and 19. Under the 
former ‘The Members of the League [undertook] to respect and prcscTve 
as against external aggression the territorial integrity and existing political 
independence of all Members of the Leagiu;.” The latter attempted to 
make possible the revision of troublesome treaties in order to bring some 
means of “peaceful change” to the world community. Article 10 in the 
minds of Wilson and the French was the “key to the whole Covenant,” 
although in practice its strength was soon to be diluted along with that of 
Article 16. These provisions made the Covenant primarily a device to 
freeze the status quo which had been dictated by the victors in World War 
I. Article 19 proved a weak reed so far as treaty revision was concerned. 
More will be said in Chapter 14 about the status quo and peaceful change. 

Records of the Second Assembly, p. 385. 
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The Councirs responsibilities under Article 10 are stated in the second 
paragraph: 'In case of any such aggression or in case of any threat or 
danger of such aggression, the Council shall adx'ise upon the means by 
which this obligation shall be fulfilled.” This provision was obviously vague 
and left room for equivocation. Specifically, the enforcement provision of 
Article 16 did not state how the Council was to “advise” on the fulfill¬ 
ment of the obligations of Article 10, although the French long insisted 
on a liberal interpretation of both articles in opposition to the British 
Dominions and those smaller European states who had succeeded in re¬ 
maining neutral during the world war. In the words of one of the wisest 
commentators on the League, 

Thus the “key to the whole Ckwcnaiit,” so far from unlocking the riddle, be¬ 
came itself a cause of confusion, convexing one meaning to the French- 
speaking and another to the English-speaking Members of the League.^^ 

We have already not('d that the Second Assembly weakened the sanction 
provisions of Article 16. Subsequently Article 10 was similarly emasculated 
for all practical purposes, along with Article 16, when PcTsia alone opposed 
the adoption of a resolution submitted by Canada at the Fourth Assembly 
in 1923 that 

It is for the Constitutkaial authorities of each Member to decide, in reference 
to the obligations of preserving the independence and the integrity of Mem¬ 
bers, in what degree the Member is bound to assume the execution of this 
obligation by emidoymenl of its military forces.^*^ 

It became increasingly evident, therefore, that the Members of the 
League were far from ready to yield to the League any signifieant amount 
of their freedom of action. Incidents of this kind demonstrated in a most 
convincing fashion that the organization was in no way a government in 
the usual sense' of the term. Even as a standing diplomatic conference 
it failed to uphold its fundamental jirinciple of collective security. Indeed, 
collective security was abandoned for all practical purposes before it had 
been tried. 

Particularly ironic was the fact that the progressive undermining of the 
League's authority was uiidertake'u largely in an abortive effort to per¬ 
suade the United States that it was safe to join. Ecpially ironic were Wil¬ 
son s contrary efforts to convince the Senate of the necessity for the guar- 

Zimmern, op. cit., p. 242. 

The Persian delegate noted that his country was surrounded by states not Members 
of the League such as Turkey and Russia. He unsuccessfully sought a delay of the vote 
in order that he might se<^k new instructions from Teheran. The resolution received 29 
affirmative votes, 1 negative vote with 22 Members “abstaining” or “absent.” The 
President declared the resolution as “not adopted” ratlier than “rejectf'd” because the 
Assembly did not “pronounce in favor of the con^'erse declaration.” M. Motta of 
Switzerland in his capacity as rapporteur noted that “even if it were not legally x alid 
the resolution would still be of great moral value.” Records of the Fourth Assembly, 
Plenary Session, p. 86. 
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antc-L's unci sanvtians of Articles 10 and 10 respectively as key parts of the 

structure since these articles came to represent little more than moral 
platitudes. 

Supervision of Special Areas and Groups 

Although the handling of international quarrels was the Couneil’s princi¬ 
pal concern, it had many other tasks. From Article 4 and Article 11(2) the 
Council derived embryonic legislative authority in economic and social 
matters and directed the work of the League’s technical bodies discussed iu 
Chapters 7, 17 and 20. The Council also exercised certain supervisory 
authority over mandated territories, other areas placed under League pro¬ 
tection and various minority groups — all of which are discussed in Chai)- 
ters 10 and 22. 

Internal Administration 

A number of “housekeeping” functions fell to the lot of the Council, 
including supervision of the personnel, organization and work of the 
Secretariat. Staff appointments carrying salaries of 8,000 francs or over 
required Council approval. With the Assembly it shared responsibility 
under Article 6 for the appointment of the Secretary-General and, under 
tlie Court’s Statute, for the election of judges to the Permanent Court of 
International Justice. 

It had responsibility for the care and construction of the buildings of 
the League and authority to determine the location of the League. 

With the Assembly, the Council under Article 26 shared constituent 
power in amending the Covenant. 

It alone determined the conditions under which states not Members of 
the League, but parties to a dispute, might accept the “obligations of 
Membership in the League for the j)urposcs of such di.spute” (Article 17), 
and it alone had authority to expel a Member from the League — a grant 
of authority under Article 16 exercised only in the case of the Soviet Union 
during the Finnish War of 1939. Unlike the United Nations Security Coun¬ 
cil, however, the League Council had no responsibility whatsoever in ad¬ 
mitting states to League Membership. 


Organization of the Council 


Membership 

Altliough Article 4 specified that the Council was to “consist of Repre- 
sensatives of the Principal Allied and Associated Powers, together with 
Representatives of four other Members of the League,” the great powers 
in fact never had a numerical majority. One of them, the United States, 
rejected the League at once, and the Assembly in 1922 increased the num¬ 
ber of non-permanent seats to six, in 1926 to nine, and in 1936 to eleven. 
One of the less edifying aspects of the League was the constant bickering 
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over the choice of non-permanent seats resulting in jealous intrigue and 
mancuvt'ring. The problem came to a head in 1926 and delayed the admis¬ 
sion oi Ciennany to tJje League for several months. When Poland, Spain 
and Brazil, as well as Germany, advanced claims for permanent seats, the 
matter was resolved by making only Germany a new permanent member. 
The number of non-permanent members, however, was increased from six 
to nine as eompensation, and the Govenant was amended to give the As¬ 
sembly the authority to make rules regulating both the term of office and 
the reeligibility of non-permanent members. As a result, certain states such 
as Poland and Spain obtained s(.‘mi-permanent status since they, unlike 
most non-permanent members, were declared by the Assembly to be 
eligible for reelection. 

Criteria lor the selection of non-permanent members were established 
by various League Assemblies and included “due consideration for the 
main geographical divisions of the world, the great ethnical groups, the 
different religious traditions, the various types of civilizations and the 
chief sources of wealth.” In practice, these principles meant that the vari¬ 
ous rt^gional blocs of states such as the American states, the “Little Entente” 
and the Scandinavian stati's were usually represented on the Council. 
“Temporary” members were also authorized by Article 4 of the Covenant 
which speciiic'd that any MtMuber of the League be invited to sit “as a 
member of the Council” at any meeting in which “matters specially affect¬ 
ing the interests of that Member” were being discussed. 

Voting 

The Council’s voting procedures, specified in Article 5 of the Covenant, 
provided that decisions “on questions of substance” in both the Council and 
the Assembly” required “the agreement of all the Members of the League 
represented at the meeting.” This article’s second paragraph, however, 
authorized a majority vote on “all matters of procedure,” including the 
“appointment of Committees to investigate particular matters.” Each 
Member of the League represented on the Council had one vote and one 
representative. 

The rule of unanimity was inherited from the conference procedure of 
the Western state system which enshrined the fundamental principle of the 
juridical equality of states no matter how unequal they might be in fact. 

Speaking in a plenary session of the Peace Conference, Lord Cecil 
sought to assure the participating delegates that no superstate was in the 
making: 

We have laid down, and this is the great principle in all action, whether of 
the Executive Coiuicil or the Body of Delegates, except in very special cases 
. . . , all action must be unanimously agreed to in accordance with the gen¬ 
eral rule that governs international relations. That that will, to some extent 

D. P. Myers, Handbook of the League of Nations (Boston: World Peace Founda¬ 
tion, 1930), pp. 30-33. 
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. . , militate against the rapidity of action of all organs of the League is un¬ 
doubted, but in niy judgment, that defect is far more than compensated lor 
by the confidence that it vvill inspire that no nation wht^ther small or great, 
need fear aggression from the organs of the League.^'' 

In fact, the rule of unanimity troubled the League Council surprisingly 
little. Although action in the League Council was sometimes delayed or 
obstructed by threatened use of the veto, unanimity was achieved with 
gratifying fre(|iiency.^'‘ On three occasions, howe\(T, a single negati\'e 
vote prevented the Council from requesting an Ad\ is()i>’ Opinion of th(' 
Permanent Court on legal (piestions. Brazil, moreo\ (T-, thriMtCMiecl to vt'to 
Spain’s bid for League membership in 1921 and d(*la\'ed C^ermany’s en- 
trancc in 1926. 

The rule of unanimity was mitigated in practice primarily by finding 
wa\'S of making decisions by less than unanimous x otes. Abstention, for ex¬ 
ample, was not equivalent to a veto since those membcTS not voting were 
counted as “absent.” Indeed the Soviet Union was expcdled from the 
League in 1939 by a “unanimous” \ ote of seven out of fourtt'cn members 
including both abstentions and cases of actual abst'uee. The interpretation 
of “procedural questions” mort^over was sufficiently broad to include the 
initiation of such important functions as investigations. Also under Article 
15 a disputant could not \ ote in its own case, although it could do so if the 
dispute came before the Council under Article 11, a distinction tliat as¬ 
sumed importance in the Manchurian affair to be considered later. The 
Covenant, in addition, called specifically for majority decisions in th(' 
Council under the terms of Articles 5 and 15. Finally, the \ (nsailles Peace' 
Treaties required majority decisions by the C'ouncil in certain matters. 

Meetings, Officers and Subsidiary Bodies 

The Council under Article 4 was required to meet “from time to time as 
occasion may require and at least once a year at the Seat of the League, or 
at such other place as may be decided upon.” In practice it met much 
more often — four times a year until 1929 and three times a year aft(?r that. 
Article 11 provided that the Secretary-General must summon the Council 
upon the request of any Member of the League in an emergency situation. 
While most meetings were held in Geneva, the GounciJ also met in Paris, 
London, Brussels, San Sebastian, Madrid and Lugano. The President of 
the Council was chosen at each session in alphabetical rotation according 
to the French names of the countries represented. His role was often 
crucial for the effectiveness of the Council. So diligent was M. Briand, for 
example, in the pursuit of his duties in the Greco-Biilgarian dispute of 
1925 and the Bolivia-Paraguay flare-up of 1928 that he was given the chair 
out of turn when Japanese troops occupied Mukden in 1931. 

To assist the Council in its duties, extensive use was made of rapporteurs, 

Vol. 2, p. 566. 

i®See C. A. Riches, The Unanimity Ride and the League of Nations (Baltimore: 
Johns Hopkins Press, 1933), pp. 134-135. 



LEAGUE COUNCIL — GREAT-POWER LEADERSHIP 


123 


who were representatives of Council members designated to assume spe¬ 
cial responsibility for particular subjects falling under the Councirs juris¬ 
diction. Lists of subjects were drawn up including the names of the states 
responsible for supplying the rapporteurs. In many instances the details of 
the rapporteurs work were attended to by the Secretariat, but the division 
of work dt'pended on the ec^inpetence of the individual rapporteur and the 
time he was able to dovote to the task. In this way the Council shared 
with the Secretariat wliat little executive authority it had. 

The procedunvs of the Council, in contrast to those of the* Assembly, 
were somewhat informal. Its members sat around a curved table, the 
great green horseshot'/’ under the gaze of the general public. Meetings 
were sc'cret only in case's involving individuals or particularly delicate 
(luestions. The presence of such distinguished figure's as M. Briand or Sir 
Austen Chamberlain, was. of course, a drawing card. The permanent mem¬ 
bers were often represented by their Foreign Ministers, but the noii- 
permancait mcanbc'rs were aj^t to be represc.'ntd by diplomats of lower rank 
and autliority. The “jMovisional agc'uda” was drawn up by the Secrc'tary- 
General in consultation with the Council President and included all items 
requested by any League Member. Additional items were included by 
majority \ote of the Council. W'hik' many matters were handled by the 
rapporteurs, the more important questions, including the consideration 
of disputes undc'r Articles 11 or 15, were usually referred to special commit¬ 
tees of incpiiry set up by the Council to supplement the work of the rap¬ 
porteurs. The reports and draft resolutions presented by the rapporteurs 
and the committees of iiuiuiry normally formed the basis for the final ac¬ 
tion of the Council. 

On many occasions the dt'cisions of the Council were reached after off¬ 
stage deliberations by key delegates, generally those representing the per¬ 
manent members. At such times there seemed to be two bodies, the Coun¬ 
cil and an inner circle of the great i^owers. Formal voting was reduced to 
a minimum since the President in most instanees simply asked the mem- 
Ikts for comment on the draft proposals. If no debatt' was forthcoming, 
the resolution was declared adopted without furthc'r comment. At all times 
the Secretary-General of the League sat beside the President ready to ad¬ 
vise but without the right to vote. 

Under the terms of Article 9, the Council had what proved to be the 
dubious benefit of one standing subsidiary body, tlu^ Permanent Advisory 
Ck)mmission on Armaments. It was largely superseded by the Temporary 
Mixed Commission established by the League Assembly. 

The Council, in addition, established special minorities committees on 
an ad hoc basis to handle the minority petitions forwarded from the Minor¬ 
ities Section of the Secretariat.^*^ Finally, of course, the Council supervised 
a wide range of economic, social and cultural bodies. 

20 Thomas P. Conwell-Evans, The League Council in Action (London: Oxford Uni¬ 
versity Press, 1929), Part III, Chap. 2. 

21 For the Minorities problem, see Chap. 10. 
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The procedures of the Council were set forth both in its Rules of Pro¬ 
cedure and in the Covenant. They were, generally speaking, admirably 
developed and permitted the Couneil to meet almost as soon as an emer¬ 
gency was reported to it, a great improvement over the Concert of Europe. 


Later Efforts to Tighten the Covenant 

The gaps and omissions that have been mentioned left the League a 
ratlier feeble policeman in the eyes of some of its Members — particularly 
France. The skepticism with which the League collective security system 
was viewed became particularly evident when slejis toward disarmament 
were attempted as early as 1922. One problem was that in addition to con¬ 
stitutional deficiencies three major powers were not Members of the League 
at that time — Germany, the So\'iet Union and the United Stateis. Also 
contributory to a sense of insecuritj' and mutual hostility was tlu; economic 
and financial chaos following in the wake of war. As w'c shall see in Chap¬ 
ter 16, no one had sufBeient confidence in the League system to be willing 
to turn in his guns. Thus the Assembly in 1922 resolved not only that 
reduction of armaments could not "be full)' successful! unless it is general,” 
but that governments could not undertake “a serious reduction of arma¬ 
ments unless they received in exchange a satisfactory guarantee of the 
safety of their country.” Such a guarantee might be forthcoming if all 
states formed “a defensive agreement . . . binding them to pro\ide imme¬ 
diate and effective assistance in accordance with a pre-arranged plan in the 
event of one of them being attacked, provided that thi; obligation to ren¬ 
der assistance to a country attacked shall be limited in principle to those 
countries situated in the same part of the globe.” Thus everyone was to 
turn in weapons with the assurance that all the nearby neighbors would 
rally to apprehend any lawbreaker. With this bit of horse sense on the 
record the Members turned their attention to strengthening the fabric of 
the Covenant. 

The Draft Treaty of Mutual Assistance, 1923 

With Lord Cecil again at the helm, the Temporary Mixed Commission 
was founded in 1921 to consider disarmament in broader perspisetive than 
the purely military point of view of the permanent Advisory Commission. 
By 1923 the Mixed Commission submitted a Draft Treaty of Mutual As¬ 
sistance. Its main points were that — “aggre.ssive war was to be an inter¬ 
national crime”; that the Council itself was to make the finding of an act 
of aggression within four days of the outbreak of hostilities; and that spe¬ 
cial defense arrangements would operate automatically on such a finding. 
The treaty combined Lord Cecil’s views in favor of a general treaty of 
assistance with the French preoccupation with regional alliane(\s. Thus, 
while the treaty “maintained the principle of general assistance,” it also 
embodied the concept of regional security by permitting supplementary 
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defensive arrangements so that military assistance was to be provided by 
states on the same continent. No definition of “aggression” was included 
for the obvious reason that no satisfactory one could be found by the Per¬ 
manent Advisory Commission or by a committee of jurists. Thus the Coun¬ 
cil was to decide' in each case whether or not aggression had occurred, as 
was to be the j)rocedure uikUt the United Nations Charier twenty-two 
years later. Doubtless this feature had much to do with the failure of the 
MembiTs to adojit the treaty, since states were reluctant to be committed 
to sanctions by action of the Council alone. The tn^aty, in addition, raised 
other issues. While it received warm support from France, it got a mixed 
reception from France’s allies as not giving them sufficient x^rotection. In 
Britain, a change in government during its considijration had much to do 
with its rejection. The new Labor Government of Ramsay MacDonald dis¬ 
liked France’s sxiecia! treaties that were to be superimposed on the League 
system as too reminiscent of the prewar alliances.-- Then as now, more¬ 
over, a fundamental question facing the “tight little isle” was whether to 
cast hc'r lot with the Continent or tlu^ Commonwealth. CJhoosing not to 
comxilicatci the management of the latter, Britain and the Dominions finally 
rejected the tr(*aty, and the scheme was abandoned. 

The Geneva Protocol 

Perhaps the most ambitious project to close the gaps of the Covenant 
was the Protocol for the Pacific Settlement of Disx)iites endorsed by the 
Assembly in 1925 but never imx)l(‘mented by the League Members. Prog¬ 
ress toward th(' reinforcement of the League seemed i^ossible through a 
combination of events in 1924 that improved the political climate of Europe 
for a time. The governments of both Britain and France were headed by 
liberal leaders, MacDonald and Hi'rriot, who were symiiathetic to the 
League, and the Dawes rex^arations x^Rn had eased the x^ostwar financial 
tensions. 

Many individuals had a hand in designing the Protocol. While its draft¬ 
ing was x^rincipally the work of Dr. Eduard Benes, then Foreign Minister 
of CzcxTioslovakia, and M. Politis, delegate of Greece and an authority on 
international law, its main features owed much to other sources. An Amer¬ 
ican study group headed by Professor J. T. Shotwell and a Scandinavian 
grouxi, for examx:)le, had each devclox:)ed the idea of utilizing the willing¬ 
ness to arbitrate as a test of aggression.-'^ 

The x^rincipal feature of the x)roposal was to consider a state’s refusal to 
accept arbitration as conclusive evidence of aggression. Every signatory 
state was to accciot the compulsory jurisdiction of the Permanent Court of 
International Justice over all disputes in the “optional clause” (Article 36 

^-Zimmeni, op. cit., pp. 341-342; C. K. Webster and Sydney Herbert, The League 
of l>JaHons in Theory and Practice (London: Allen and Unwin, 1933), p. 151. 

All the standard works on the League include analyses of the Protocol. For detailed 
information, the studemt should consult P. J. Nool-Baker, The Geneva Protocol (Lon¬ 
don; King, 1925); and for the legal viewpoint, D. H. Miller, The Geneva Protocol (New 
York: Macmillan, 1925). 
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X rrxi of oacific settlement in Article Ifi 

of the Court statute). Tl>'= ‘ ,„edo„. 

of the Covenant were supplementtti wiui a i * r *1 

rxe,f.,Vx« x.,.xc .xrx lnn,r,>r nem.itted to the parties to a tlispute if the Couneil 


.uumo,.. sueh a c„uttagu,K^ 

Couucil wa., obligute.1 to attcupt to peusuade the parties to resort to orhi- 
tration or judicial settlement. If unsuecesslul m this tlloi t, tl t Council was 
oblhrated to select a committee of arbitrators whose decision would be 
binding. In tJiis fashion the most important gap of the Covenant was to 

be closed. ,. . 

The Protocol also soiii^/it to lessen disputt s venavavup cpiestions cluuned 

tc/ he iiiutters ef ''(](ynicst]c jiirisdictiow (iv rc‘qu*nnU tul\ic( iiorn the C.cmrt 
on such points. The Frotoeo/ reeo<^tu^ei.^. /nneeitT. t/mt limny Ilhittcrs 
leixaUy \ii\de\ domestic jurisdiction can disturb iutiTnational pea(*<\ There¬ 
fore the Council and Asseinl)ly were spi'cifically perinitt(‘d to consider such 
matters under the Autliority of Article 11 of the Coxenant, which, as we 
have seen, simply permitted thest' bodies to attinnpt mediation to axert 
war. Each Member of the League was obligated to apply sanctions under 
Article 16 in the event of aggression “in the degree which its geographical 
position and its particular situation as regards armamcaits allow."’ 

As will be noted below, the Protocol was exi^ected to b(‘ effective only 
on the successful conclusion of a plan of disarmamiait. Actually it was 
rejected long before a disarmament conference convened, largely owing 
once more to the reluctance of the British Commonwealth to become in¬ 


volved in collective sanctions and European (jiiarrcds. But the absenct? of 
the United States from the League was also crucial since Britain was fear¬ 
ful of committing her Navy in the application of sanctions while her power¬ 
ful neighbor across the water insisted on “freedom of the seas” and nc'ii- 
trality, euphemistic terms for isolationism. 

The League in general and the Geneva Protocol in particular have been 
criticized as perpetuating the status quo of the Peace IVeaties.** The argu¬ 
ment is that changes through “war” should not have been prohibited in 
the Protocol without developing more fully the process of “peaceful 
change.” Legally speaking, however, the Protocol did not preclude changes 
in the status quo through agreement. “All that the Covenant or the Pro¬ 
tocol of Geneva attempts to do about the status quo is to say that frontiers 
shall not be changed as a result of aggression"^ Practically, however, we 
know that changes in the state of things arc really impossible without a 
recognized legislative authority assisted by an executive agency able to 
implement its decisions. The problem of peace cannot be solved before 
the problem of peaceful change. The absence of sure and acceptable 
means of effecting changes in response to shifting circumstances is per¬ 
haps the most significant feature distinguishing the international com¬ 
munity from most national communities. Burke, in his Reflections on the 


24 E. H. Carr, International Relations Since the Peace Treaties (New York: Macmillan, 
1938), p. 91. 

25 Miller, The Geneva Protocol, p. 35. 
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Revolution in France, noted: “A State without the means of some change 
is without the means of its own conservation/’ 

The Locarno Treaties 

In spite of the failure of the Geneva Protocol, European statesmen did 
not abandon their efforts to tighten the bolts of the world’s security 
machinery. The next eflort, it was logically felt, might be to apply the 
general principles of the Protocol on a rc^gional basis rather than a uni- 
\ ('rsal basis, and the most critical area for world peace was held to be the 
boundary betw’een France and Germany. Fortunately three statesmen of 
great caj^acity and gtMiuine good will. Sir Austen Chamberlain, Aristide 
Hriaiid and Gustav Stresi'inann, the Foreigii Ministers of Britain, France and 
(Germany, were the principal guide's of Europe’s destiny for the years 1925- 
29.“’^ These years were to \)C tht' high-water mark of the League. 

In rejc^cting tlu' Geneva Protocol, Chamberlain had suggestcrl to the 
League Council the possibility of regional security pacts by noting that 
the Covenant might be supplemented by special arrangements in order to 
meet special needs. This was the signal for Germany to repeat efforts re¬ 
jected by France in 1922, to giuirantee the Franco-German border and to 
enter a mutual pledge not to resort to war. The negotiations and all the 
provisions of the seven Locarno Treaties cannot be considered here in any 
detail. Suffice it to say that the provisions agreed ui)on received the ap¬ 
proval of the Sixth Assembly of the League, incorporated to a great extent 
the iirinciples of the Geiuiva Piotocol, and made possible the entry of 
Germany into the League of Nations with the understanding that she 
would undertake League obligations to the extent that her “particular situ¬ 
ation as regards armaments and . . . geographical position allow,” a phrase 
salvaged diieelly from the abandoned Protocoh"'^^ The l^ocarno Treaties 
included a mutual guarantee of the Franco-Belgo-German frontiers by 
those three powers plus Great Britain and Italy. Both Germany and France 
were thus assured support in the event of aggression by the other if the 
Council were coininced there had been a breach of the peace. Signifi¬ 
cantly, there was no such guarantee of the status quo on Germany’s Eastern 
frontu^r, although Germany signed arbitration treaties with Poland and 
Czechoslovakia. Britain was this time able to undertake a regional commit¬ 
ment because her Dominions were excepted unless they specifically chose 
to be committed. Germany, France and Belgium mutually agreed not to 
resort to war against each other except in “self-defence,” or in support of 
League sanctions under Article 16 or in action “reserved” to themselves 
under paragraph 7 of Article 15. They were obligated to settle differences 
by any of the various means of pacific settlement which were more fully 
developed in the Treaties than under the Covenant including arbitration, 

Everyman Edition, p. 19. 

For the negotiations leading to Locarno, see C. J. Friedrich, Foreign Policy in the 
Making (New York: Norton, 1938), Chap. 7. 

League of Nations, Teti Years of World Cooperation (Geneva: League Secretariat* 
1930), p. 79. 
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judicial procedures under the Court, conciliation by a Permanent Commis¬ 
sion or inquiry by the Council under Article 15. The stop-gap character 
of the treaties was noted by the hopeful provision that they should remain 
in force only until the Council by two-thirds vote could certify that the 
League could do the job. 

The Locarno system may be summarized for our purposes by saying 
that it sought to apply and develop further the principles of the Covenant 
and the Protocol on a limited (regional) basis, and that it knit together, 
in a single system of peace, states that had formerly been enemies in war. 

The General Act of 1928 

The League’s final effort to improve its security system apart from dis¬ 
armament was the Assembly’s adoption in 1928 of the “General Act for 
the Pacific Settlement of International Disputes.” Opinion on the best 
mean.s of continuing the pursuit of pence had been divided. Some Mem¬ 
bers favored an emphasis on disarmament, while others looked primarilv 
to arbibation. The Eighth Assembly (1927) adopted some important resf)- 
lutions as a guidt' for action. Arbitration should be utilized “so as to e.\- 
tend to all countries the mutual confidence essential to the complete suc¬ 
cess of the Conference on the Limitation and Reduction of Armaments.” 
The Council was requested to establish, in addition to the already existent 
Preparatory Commission on Disarmament, a Committee on Arbitration 
and Security to “study the principles of disarmament, security and arbitra¬ 
tion.” At last the issue of war was met head on. It was resolved that “All 
wars of aggression are and always shall be prohibited” and that '‘every' 
pacific means must be employed to settle disputes of every description 
which arise between states.” 

These steps resulted in the presentation to the Ninth Assembly (1928) of 
three model conventions. The first provided exclusively for conciliation 
procedure; the second, in addition to conciliation, provided for the com¬ 
pulsory jurisdiction of the Court over questions regarding the rights of 
states unless the parties chose arbitration; and the final convention called 
for the submission of all disputes to arbitration or judicial settlement by 
the Permanent Court. These conventions were packaged by the Assembly 
into one “General Act” of three separate chapters plus a fourth that com¬ 
bined the features of the previous three. Any state was enabled to accede 
to all or part of these instruments, and, in addition, the Assembly adopted 
three model bilateral treaties for states preferring these to multilateral 
undertakings. The Assembly then invited “all States, whether Members of 
the League ... or not ... to become parties to the General Act, or to con¬ 
clude bilateral conventions.” 

The General Act came into force almost at once, but the gap was not 
entirely closed; by 1938 only twenty-two states had completed ratification. 
States now had a variety of ways in which to seek peace. Since aggression 
had been declared illegal by the 1927 Assembly and disputes were to be 

Ibid., p. 85. 
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settled by peaceful means of some sort, the burden of armaments, it was 
hoped, could at last be mitigated. The failure of this effort is described in 
Chapter 16. 

The Pact of Paris 

Mention must be made of one other landmark on the tortuous trail to 
collective security that was not strictly the business of the League Council 
l)ut gave promise of reinforcing that body’s authority. After the Eighth 
Assembly had taken the unprecedented step in September 1927 of prohib¬ 
iting “all wars of aggression” efforts were made to outlaw all wars. Inter¬ 
estingly enough, the approach to peace by the “outlawry” of war, rather 
than by the organization of force under the aegis of the Covenant, was very 
largely an American idcii that, for a time, became widely popular. The 
notion was acceptable because stales were more prepared to renounce war 
as an instrument of national policy than they were to assume the positive 
responsibilities of a sheriff to maintain law and order. We have seen that 
many states, the Commonwealth countries and the United States in par¬ 
ticular, were “gun shy” at tin; thought of committing their forces in ad¬ 
vance in behalf of a system of collective sanctions. The renunciation of 
war seemed the easiest way to satisfy moral scruples. 

A proposal that the United States and France subscribe to a “mutual 
engagement tending to outlaw war” was advanced by M. Briand in a 
newspaper statement on April 6, 1927, the tenth anniversary of America’s 
entry into World War I. A draft treaty soon followed for United States 
consideration. Six months, however, passed by before the United States 
was forced by public opinion to act favorably.''" Secretary of State Kellogg 
then countered with the suggestion of a general pact “renouncing war as 
an instrument of national policy.” Complicated negotiations resulted in the 
historic signing of a General Treaty for the Renunciation of War in Paris 
at the Quai d’Orsay on August 27, 1928, by the rej)resentatives of fifteen 
states. By 1933 sixty-five states adhered to the “Pact of Paris” (or the 
Kellogg-Briand Pact as it is sometimes called), which became the most 
nearly universal political agreement ever to come into existence. 

The substance of the Pact is .stated in two short articles. In the first, 
“The high contracting parties solemnly declare . . . that they condemn 
recourse to war for the solution of international controversies, and re¬ 
nounce it as an instrument of national policy in their relations with one 
another.” 

In the second, they agreed “that the settlement or solution of all dis¬ 
putes or conflicts of whatever nature or of whatever origin they may be, 
which may arise among them, shall never be sought except by pacific 
means.” 

The signing of the pact marked the peak of a great surge of hope and 
idealism, and its brief message continues to express the aspirations of man- 

•®See IntematUmal Conciliation, No. 243 (October 1928), and D. P. Myers, The 
Origin and Conclusion of the Paris Pact (Boston: World Peace Foundation, 1929). 



130 LEAGUE AND UNITED NATIONS — STBUCTUBE AND AUTHORITY 

kind. But war was only “condemned and renounced” rather tlian out¬ 
lawed, and no enforcement machinery was provided to enforce either the 
prohibition against war or the obligation of pacific settlement. More im¬ 
portant, numerous restrictions were contained in the nstivations that 
descended upon the Pact in a Hurry of diplomatic notes. Secretary Kellogg 
insisted that nothing in the treaty restricted or impaiied in any way the 
right of self-defi'iise, u right that included, ior the I nited Stdtcs, area.s’ cov- 
e'rf'cJ fin' ^Innroo l^octrinc. C^rait jiritniii insisted that hei right of sell- 
defense extended to ^'a^rtuin reixions*' ot 'vital interest" for her snh*t\\ 

(presumably the life line to India), while France reserred the right to 
act under the securit}' obligations of her numerous European treaties. 

Whatever its obr ious deficiencies, the Pact has had significant influence. 
Its place in the law of nations was more recently strengthened by the 
Nuremberg trials and the United Nations Charter.'*' The Pact as an im¬ 
portant declaration of principle would have been more useful, however, 
if linked to the responsibilities and procedures of the League. 


Conclusions 

The League Council proved to be less like a concert of great powers 
than its framers had anticipated. In the first place, its membership nc\'er 
included all the great powers iit an>' one time. Since the League’s collec¬ 
tive security system, particularly the application of sanctions, depended 
upon the participation of at least all the major states, this lack proved 
crucial. 

In the second place, the great powers that were represented on the 
Council failed for the most part to estalilish confidence or a cooperative 
spirit in their relations with one another. The story of the interwar period 
is largely the story of the conflicting foreign policies of the principal pow¬ 
ers. Even Britain and France had widely divergent views of the League 
and often worked at cross purposes.**- This could only be disastrous for 
a body such as the Council that depended fundamentally upon big-power 
teamwork. As the League security system based on arbitration, sanctions 
and disarmament, grew steadily more shadowy, the League shifted its at- 
tion in its second ten years to international economic cooperation. 

Yet one must not sell the Council short. Unable to achieve its full 
capacity as guardian of the peace, it did what it could by taking a liberal 
rather than a strict view of its mandate under the C>ovenant. As a conse¬ 
quence, valuable contributions were made in the amelioration of disputes, 
and a number of potentially ugly situations were resolved under its direc¬ 
tion. 

We have also seen how nations sought to improve this system up to the 

For commentary, see P. C. Jessup, A Modem Law of Nations (New York: Mac¬ 
millan, 1948), pp. 11, 134, 163-166. 
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Security Council — Organization of Power 


“It was taken as axiomatic at Dumbarton Oaks, and continued to 
be the view of the Sponsoring Powers at San Francisco, that the cor¬ 
nerstone of world security is the unit\^ of those nations which formed 
tlie core of tlie grand alliance against the Axis. . . . Within the United 
Nations, the Security Council is the vehicle for continuing and de\'el- 
oping this process of consultation [among tlu^ great powersl. In this 
respect, it is without precedent in international relations; it differs from 
tile traditional alliance and is unlike the Council of the League of 
Nations.” — Edwabd R. Stktiinius ^ 


Environment Within Which It Evolved 

It is somewhat ironic to recall that the framers of the Charter insisted 
that big-power “unity” was the “cornerstone” of the United Nations. The 
experience of the war, however, suggested that the wartime collaboration 
of the major powers might be continued to a considerable extent and that 
tliese same powers should have authority and responsibilities commensu¬ 
rate with their power in a peacetime organization. These two thoughts, 
we have seen, had also been in the minds of the architects of the League 
Council, the genesis of which had foreshadowed that of the Security Coun¬ 
cil in many respects. 

Policy Planning During World War II 

Britain and the United States exchanged views during the war on coun¬ 
cil membership, but little was known of Soviet or Chinese thinking until 
just prior to the opening of the Dumbarton Oaks conversations.^ While 

1 Report to the President on the Results of the San Francisco Conference, by the 
Chairman of tlie United States Delegation, the Sec retary of State, Department of State 
Publication 2349, Conference Series 71 (Washington; Government Printing Office, 
1945), p. 68. 

2 The Soviet proposals were not known until August 14, 1944. Postwar Foreign 
Policy Preparation, 1939-1945, Department of State Publication 3850 (Washington: 
Government Printing Office, 1950), p. 297. 
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the Big Three exhibited a common reluctance to grant much of a voice to 
smaW powers m a postwar security organization, the Soviet Union 
was particularly insistent during the war and after that t 3 ig-power collab¬ 
oration was what really mattered. The British secerned rciady to grant a 
somewhat larger role to lesser powers. Churchill at one time favored a 
regional system capped by a World Council which was to include prin¬ 
cipally the United States, Britain and Russia, on whom would rest the 
“real responsibility for peace.” “Certain other powers,” including China, 
he suggested, might be included with the first three. In any event, the 
World Council was to have “the last word” on any matter that three pro¬ 
posed regional councils were unable to settle. A strong France, he went on 
to note, must be created “for the prospect of having no strong country 
between Britain and Russia was not attractive.” ^ 

The United States, however, seems to have been the most favorably 
disposed of the Big Three toward the smaller powers. In December 1943 
Hull recommended to the President that a postwar international organiza¬ 
tion should have a “small executive Council” empowered to investigate 
matters impairing peace and security, to recommend means of settlement 
and to enforce its decisions taken to repress “acts or threats of aggression.” 
Certain nations should have “indeterminate tenure” on the Council since 
its composition 

should be determined on the principle that certain nations have exceptional 
responsibilities for the maintenance of international peace . . . ; the responsi¬ 
bility of other states for the maintenance of security" should be reflected by 
membership of a number of such states elected for limited periods. 

Alternatively, however, Hull’s memorandum noted “the Executive Council 
might initially be comi)osed of the United States of America, the United 
Kingdom, the Union of Soviet Socialist Republics, and China solely.^ 

A draft of April 1944 provided for a total ineinbership of eight, includ¬ 
ing China, the United Kingdom, the United States and the U.S.S.R., plus 
four others to be elected by an Assembly.*''* Decisions were to be taken by 
majority vote with the permanent members concurring on four classes of 
disputes. Following the acceptance of France in the deliberations of the 
great powers, American thinking had changed, by July 1944, to increase 
the Council membership to eleven, consisting of five permanent members 
including France and six others so that the small powers were to have a 
majority.® While the permanent members were given the right of veto, no 
decision could be taken by them alone since a majority of seven was re¬ 
quired. At Dumbarton Oaks, the discussion centered on the Council’s 
authority rather than on its membership, although Brazil was proposed by 

® Winston S. Churchill, The Hinge of Fate (Boston: Houghton Mifflin, 1950), pp. 
802-807, and Postwar Foreign Policy Preparation . . ., pp. 112 and 146. 

^ Postwar Foreign Policy Preparation . . ., Appendix 33, p. 576. 

^Ibid,, Appendiix 35, p. 582, and Hull, The Memoirs of Cordell Hull (New York: 
MacmiUan, 1948), Vol. 2, p. 1652. 

^Ibid., Appendix 38, p. 595 and Hull, op. cit., pp. 1674 and 1691. 
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the United States as a permanent member, a suggestion opposed by both 

the British and the Russians." 

Clearly it would have been difficailt to exclude the smaller powers from 
proposed Council They biuh after all suffered heavily in the war and 
contributed to its prosecution. Some were represculed in certain theater 
commands such as that of Southeast Asia. More important, they had 
actually been in a iirijority on the League Council. Of even greater sig¬ 
nificance was the tact that the basis for a bipartisan foreign policy in the 
Presidential elections of 1944 was the agreement between Hull and John 
Foster Dulles, a Republican spokesman, that the Dumbarton Oaks Pro¬ 
posals would not nvsulf in a permaiK'ut four jrower alliance to control the 
world.” ® Britain, in turn, soon gave considerable weight to the role of 
smaller powers owing to her associations within the Commonwealth. 

Big-Power Collaboration in World War II 

Teamwork between the Americans and the British during the war, 
though difficult at times, was simplicity itself compared with cooperation 
with the Soviet Union, At no time was there the close meshing of eco¬ 
nomic and military strategy that marked the partnership of the two West¬ 
ern powers. What coordination of strategy did exist was achieved less by 
standing machinery than by diplomatic confcTcnces at the highest political 
level. To some observers, a partnership with the U.S.S.R., therefore, 
seemed a shaky foundation on which to build an edifice of peace. Ambas¬ 
sador Averell Ilarriman, for example, cited evidence to his superiors in 
W'ashington in 1944-45 that the Soviet Union might jilay a lone hand in 
the postwar world by seeking to iirevent the consideration by any security 
organization of matters affecting her interests.-^ Yet this alleged Soviet view 
differed in degree rather than in kind from that of the United States and 
other powers. The American postwar planners, for example, concluded 
early in their deliberations that the United States should not seek an inter¬ 
national organization that might limit its freedom of action in any funda¬ 
mental way. This view was reinforced by the necessity of obtaining the 
approval of the American Senate. Both nations were preeminently power¬ 
ful, and both inevitably sought national security primarily through national 
strength. Their interwar relations also promised difficulties for peacetime 
cooperation. Yet if they were both joined together in a collective security 
system, might they not be in a better position to resolve their differences? 
This clearly was an element in th(' hope of the postwar planners in the 
United States, and they had a strong argument in the fact that the League 
had never included both these powers. More important, the United States 
and Britain did collaborate sufficiently with the Soviet Union, despite 
many difficulties, to defeat Germany and Japan. 

Hull, op cit., p. 1678. 

®Hull, op. cit., pp. 287-288, and J. F. Dulles, War or Peace (New York: Macmillan, 
1950), pp. 123-125. 

® Postwar Foreign Policy Preparation . . ., p. 346. 
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History repeated itself when the big powers alone assumed responsi¬ 
bility for the liquidation of war issues as they had in 1919. At Yalta it 
was agreed that permanent machinery should be set up for consultation 
iirnoug the ihiee Foreign Secretaries of Britain, the United States and the 
D.S.S.B., who were expected to meet every three or four months. At Pots¬ 
dam the group was broadened to include China and Fraiice and was desig¬ 
nated as the Council of Foreign Ministers to meet “normally” in London 
and to have a “joint secretariat.” Its immediate task was the drawing up of 
peace treaties. 

Dumbarton Oaks 

The functions and membership of a security council were soon agreed 
upon at Dumliarton Oaks. Voting procedure, however, proved a tougher 
nut to crack and was not finally settled until the San Francisco Conference. 
While the proposed Council followed the tradition of the League Council, 
it differed in certain important respects. First, its functions were sharply 
differentiated from both the Assembly and the Economic and Social Coun¬ 
cil. Second, the new Security Council was given primary responsibility for 
th(' maintenance of international peace and security with authority to 
determine for the whole memb('rshii) of the organization the existence of 
an act of aggr(\ssion as w('ll as the economic, military or diplomatic sanc¬ 
tions necessary to meet such aggression. It was this feature of the Dum¬ 
barton Oaks Proposals which distingui.shed the proposed organization 
most sharply from previous associations of states. Here, for the first time, 
the great body of states agreed on an executive organ wu'th binding author¬ 
ity to deal with violence. 

At Yalta, Britain and the United States finally reached a meeting of 
minds with the U.S.S.R. on the voting procedure of the Council and were 
ready to face the smaller powers. 

San Francisco Conference 

At San Franc'isco, however, the newly achieved aRreement of the big 
powers on Security Council voting was nearly dissolved when it became 
necessary to explain as prc^cisely as possible to the smaller powers how the 
Yalta formula was to operate. Fearing that future disagreement among 
the Big Five would render the Council powerless to act, the smaller states 
sought to reduce the scope of the big-power veto. For a time Britain and 
the United States disagreed with the U.S.S.R. on the application of the 
Yalta plan. The smaller powers’ efforts ceased when it became clear that 
no veto meant no organization. In later years, as the wartime alliance 
gave way to “cold war.” the United States, Britain and France were to 
endorse some of the proposals on Security Council voting that had been 
advanced by the smaller powers at San Francisco. One important change 
was made. The “inherent right of individual or collective seU-defense” 
was included as the famous Article 51. At Dumbarton Oaks this had been 
assumed to be an inherent right of states that needed no spelling out. 
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Senator Vandenberg and representatives of the inter-American system 
were anxious to make the rule explicit at San Francisco. 


Fiinclions oj Hip Spcurily Conncil 

The Security^ Council, in distinction to the General Assembly, was in¬ 
tended to be world sheriff. In this respect it follows the tradition of the 
Concert of Europe which had policed the European community of 
nations. This proposition emerged unscathed at San Francisco in Article 
24 of the Charter, which specifies that the* Members of the organization 
agree that the Council is to act in “their b(*half’’ in taking “prompt and 
effective action for the maintenance of international peace and security.'* 

The Security Council, in sum, is both a more specializc>d body than the 
General Assembly and has stronger authority in the performance of its par¬ 
ticular tasks. Unlike the League Council, it is excluded from economic 
and social matters except as tliese may be involved in the application of 
sanctions. Under Chapter VH of the Charter it has authority to coerce 
UN Members (the permanent members excepted) to cooperate in main¬ 
taining the peace. No longer do states, other than the permanent members 
of the Security Council, decide individually, as was the practice in the 
League, whether conditions require them to apply sanctions. On paper 
the Security Council, in terms of the authority potentially at its command, 
is the closest approximation in modern times to the “police power” of a 
national government. Practically speaking, of course, actualities have 
fallen far short of the potentialities suggested in the Charter. 

Quasi-legislative Functions 

In view of the Councifs specialized role as keeper of the peace, it would 
be natural to expect that in comparison with the League Council it would 
have little legislative authority. This is precisely the case. Only in Article 
26 does the Security Council share in something like a legislative function. 
With the assistance of the Military Staff Committee it is “responsible for 
formulating plans ... to be submitted to the Membership of the United 
Nations for the establishment of a system for the regulation of armaments.” 
On this matter the Security Council has a responsibility similar to that of 
the League Council and assists the General Assembly in this phase of the 
latter's legislative activity.^® 

Settlement of Disputes 

The “pacific settlement of disputes” is the subject of Chapter VI of the 
Charter. Responsibility in this matter rests on the Security Council, the 
General Assembly and the signatories of the Charter themselves. For the 
latter, Article 33 provides that 


i®The problem of armaments and world peace is discussed in Chap. 16. 
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The parties to any dispute, the continuance of which is likely to endanger 
the maintenance of international peace and security, shall, first of all, seek a 
solution by negotiation, enquiry, mediation, conciliation, arbitration, judicial 
settlemerrt, resort to regional agencies or arrangements, or other peaceful 
means of tlteir own choice. 

There is little new here. The Members of the United Nations are obli¬ 
gated first of all to seek the settlement of dangerous disputes by the tra¬ 
ditional means of peaceful settlement before bothering the Security Coun¬ 
cil. Actually the Members do not always first exhaust the enumerated 
means of settling their disputes peacefully. The temptation to utilize the 
Security Council as a propaganda forum has been all too strong. 

Although the parties must exhaust all possible means of resolving their 
disputes, the (Council under Article 36 “may, at any stage of a dispute of 
the nature referred to in Article 33 or of a situation of like nature, recom¬ 
mend appropriate procedures or methods of adjustment.” In so doing, 
however, it must take into account procedures “already adopted by the 
partit;s.” Under Article 37 both the parties and the Council have further 
obligations. If the parties fail to settle a dispute themselves, they tnust 
“refer it to the Security Council.” This obligation applies only to a dispute 
“likely to endanger international pc?ace and security.” Whetlier the dispute 
is in fact so dangerous and whether the means of settlement have failed 
is determined by the Council. In the case of die Berlin blockade, the 
United States, Britain and France argued that peaceful settlement with 
the Soviet Union was impossible in the situation which, in this view, con- 
stitiited a “threat to international peace and security.” The Council then 
voted to place the problem on its agenda, despite Soviet protest, in order 
to answer this cjucstion. Wlien the Council decides that the continuance 
of a dispute is likely to endanger peace, it is obligated under Article 37 
either to recomincMid further “procedures or methods” (Article 36) or to 
recommend “such terms of settlement as it may consider appropriate.” 

Article 38 allows the Security' Council, “if all the parties to any dispute 
so request,” to “make rticoinmtaidations . . . with a view to a pacific settle¬ 
ment of the dispute.” Such a dispute need not be of so serious a character 
as to endanger international peace and security. 

The Council’s initiative in settling disputes is set forth in Article 34. 
It “may investigate any disputes, or any situation which might lead to 
international friction or give ri.se to a dispute, in order to determine 
whether the continuance of the di.spute or situation is likely to endanger 
the maintenance of international peace and security.” The decision to 
“investigate” under this article is, of course, “non-procedural” and requires 
the support, active or passive, of the permanent members unless they are 
parties to a dispute. The hare Ixmes of the Charter, however, are mis¬ 
leading. Many a dispute or situation has been thoroughly aired if not for¬ 
mally investigated before any formal division to assume jurisdiction under 
this article has been taken or, as is more likely, vetoed. Such an important 
case as that of the Iranian complaint against the Soviet Union, for example. 
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was never formally investigated. The procedural step of including com¬ 
plaints on the Council’s agenda has in many instances brought out the facts 
and, though it is hard to prove, led to a settlement of sorts. Example of the 
establishment of commissions of investigation under Article 34 may be 
found in the Greek case and in the dispute between India and Pakistan. 

The veto has sometimes been avoided when the Council by-passed 
Article 34 in favor of establishing mere sub-committees to ascertain the 
facts as in the Spanish and Corfu cases. In these instances the Soviet Union 
abstained, but in the Czech case the Soviet Union vetoed a similar pro¬ 
cedure, contending that a formal investigation was involved. Certain other 
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members of the Council have argued that there is a distinction between 
tlu; work of a subcommittee that is established to gather all possible data 
on a matter and investigation under Article 34 to determine whether a 
situation or dispute allegedly endangering peaceful relations is in fact 
“likely to endanger the maintenance of international peace and security.” 
The hrst step is procedural under Article 29, it is c'ontended, and is neces¬ 
sary bclore the Security Council can investigate all the evidence to decide 
the second question under Article 34, Certainly the work of the Charter 
would appear to be faeiJitahjd by this view. Yet it is hard to draw a dis¬ 
tinction between the two steps. The U.S.S.R. has maintained that the 
establishment of a subcommittee to gather evidence is a non-procedural 
matter, but, be it noted, it has used the veto in this connection only when 
its “vital intt'rests” seem to lie at stake as in the Czech case. 

The fact is that the Council has taken a broad view of its responsibilities 
and relied upon the general provisions and implied powers of the Charter 
in performing its task. The Council is most obviously a political body. 
What it will and will not do depends not so much on legal hair-splitting as 
upon the political relations among its permanent members. Indeed, at¬ 
tempts to analyze the behavior of the Council in legal terms bear a certain 
air of unreality. Chapter VI, for example, seems to state very clearly that 
the Council may recommend procedures or methods of adjustment (Article 
36) or terms of settlement (Article 37) only if it has decided by investiga¬ 
tion under Article 34 that a dispute or situation is likely to endanger peace 
and security. In the; Corfu case, however, the Council recximmended ref¬ 
erence of the case to the International Court of Justice without any 
finding under Article 34. One delegate had a pang of legal con¬ 
science and indicated that he thought the action was taken under Article 
36. The point is obvious. Some permanent member is almost certain, for 
political reasons, to prevent the Council from going on record as finding a 
situation or dispute dangerous to the peace. Even small-power disputes, it 
should be remembered, are apt to involve big powers. Flexibility in Coun¬ 
cil procedures has lessened the likelihood of the veto’s being exercised. 

Legal teebniealities, however, are tools which may be used for political 
ends. Article 34, for example, draws an important distinction between 
“situations” and “disputes.” Either may be found by the Council to endan¬ 
ger international peace. Most matters brought to the Council have in¬ 
volved specifically defined disputes between two or more parties who 
have established claims and counter claims. But the Charter recognizes 
that peace may be endangered by a situation as well as by a clearly defined 
dispute. The character of the Franco government in Spain was held by 
the Polish government to be such a situation. The Council itself did not 
reach the same conclusion, but decided to investigate in order to find out. 
Many of the framers of the Charter felt during the war that peace had 
been shattered by situations that were not always clear disputes, such as 
the rise of dictators. Under Article 27, the distinction between a “dispute” 
and a “situation” may have important consequences so far as abstention by 
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the permanent members is concerned. Yet the Council never seems to have 
decided how to determine whether a matter is a situation or dispute and 
after its first year has paid little attention to the distinction. 


Sanctions 

In the matter of sanctions, the Charter clifTt'rs funclamentally from the; 
Covenant. Under Article 39, the Security Council alone determines “the 
existence of any threat to the peace, breach of the peace or act of aggres¬ 
sion. ...” No attempt is made to define aggression as was the case in the 
Covenant, the General Protocol and the Locarno treaties. The framers felt 
that any attempt to define all possible acts of aggression was impossible 
and would only permit loopholes through which disturbers of the peace 
could march.'* While the Members of the League decided for themselves 
when an act of war had been committed contrary to the terms of the 
Covenant, the Council decides for the Members of the United Nations 
whether peace has been broken and is empowered to act in their behalf 
(Article 24). Ont'e tlic Council has determined tlu' fact of aggression, it 
is obligated under Article 39 either to “make recommendations, or decide 
what measures shall be taken in accordance with Articles 41 and 42 to 
maintain or restore international peace and security.” Article 41 specifies 
that economic and diplomatic measures may be employed to give effect to 
the Council’s “decisions.” Article 42 permits the Council to “take such 
action by air, sea or land forces as may be necessary to maintain or restore 
international peace and security.” “Demonstrations, blockade and other 
operations” involving armed forces may be employed. 

All of these provisions must be considered in the light of two paramount 
facts. First, all UN Members have agreed under Article 25 to abide by the 
“decisions” (not “recommendations”) of the Council, and none of these 
measures can be set in motion without the concurrence, active or tacit, of 
the permanent members. Second, under Article 2, paragraph 6, the Mem¬ 
bers have undertaken to “ensure” that non-members act in accordance with 
the Charter’s principles to the extent necessary for the maintenance of 
peace. 

Actually, military sanctions were first applied under a Security Council 
recommendation when the North Koreans crossed the 38th parallel in June 
1950. An expected veto was not forthcoming because the Soviet Union 
chose to stay away from the Council Chamber. This recommendation was 
followed or endorsed by the great majority of UN Members.'^ 

At the same time, there is the “inherent right of individual or collective 
self-defense” in the event of “armed attack” specified in Article 51, a loop¬ 
hole that perhaps more than anything else betrays the frontier character 
of the international community. Like Janus, the Charter faces in two direc¬ 
tions— forward to the organization of force on an over-all basis that is 

See comments of M. Paul-Boncour at San Francisco, UNCIO, XX, Doc. 881, 
ra/3/46, p. 505. 

12 See discussion of the Korean case in Chap. 15. 



SHORTCOMINGS OF UN PLAN 




3 . 


DIFFICULTY OF ORGANIZING 




Headline Scries, Foreign Policy Association 


at least suggestive of world government, and backward to the present frag¬ 
mentation of power which seems to spell international anarchy. 

Although peaceful settlement and enforcement are dealt with in two 
separate chapters of the Charter, the finding of a threat to the peace, 
breach of the peace or act of aggression need not stop efforts to settle the 
problem peacefully. The Council, instead of calling for sanctions may, 
“in order to prevent an aggravation of the situation’" under Article 40, 
“call upon the parties concerned to comply with such provisional measures 
as it deems necessary or desirable.” 

Usually the Council has hesitated to enter the dangerous territory of 
Chapter VII. No formal finding of a threat to the peace or act of aggres¬ 
sion under Article 39, for example, was resorted to in the Indonesian case. 
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Instead, a resolution was adopted calling for a “cease fire” anj^ the settle¬ 
ment o{ the dispute by peaceful means, without reference to any specific 
article. Similarly, the efforts of the Security Council to settle the Palestine 
issue in conjunction with the General Assembly were taken until the last 
moment without a formal finding of a breach of the peace. Findings under 
Article 39 have been arrived at only in the cases of Korea and Palestine, 
Most of the Council’s measures under Chapter VII have invohed provi¬ 
sional measures or the recommendation of procedures for pacific settle¬ 
ment. As under Chapter \’I, the Council has sought to play its role under 
Chapter \’II by interpreting the Charter fairly liberally. 

Supervision of Special Areas 

In connection with its primary responsibility to maintain international 
peace and security, the Security Council has special supervisory functions. 
Under the terms of Article 83 “all functions of the United Nations relating 
to strategic areas, including the approval of the terms of the trusteeship 
agreements . . . shall be exercised by the Security Council.” Thus the for¬ 
mer Japanese mandated islands, which, in 1947, wt're established by the 
United States as a trust territory, come to some extent under the super¬ 
vision of the Security Council. This means, in effect, that the United States 
may exercise its veto to prevent any action from being taken in connection 
with the islands that seems contrary to American interests. 

The Free Territory of Trieste was to be brouglit directly under tlie 
Security Council’s supervision under the tenns of the Italian peace treaty, 
but this arrangement never materialized owing to great-power differences. 

Internal Administration 

Since its sole substantive function is the maintenance of peace and secu¬ 
rity, the Security Council, in comparison with its League predecessor, has 
few “housekeeping” responsibilities. It does not supervise any international 
bureaus. It has no budget re.sponsibility. It does not administer economic 
and social machinery and the trusteeship body as the League Council did. 
Nor, with the exception of the election of the Secretary-Gen(;ral, does it 
direct the Secretariat. Article 97 provides, however, that the Secretary- 
General is to be appointed by the General Assembly “on recommendation 
of the Security Council.” This recommendation requires the concurrence 
of tlie permanent members and is therefore the subject of tortuous negoti¬ 
ations. Both the nomination and the actual appointment are conducted 
in private meetings. Balloting is secret. The problem, of course, is to hit 
on a candidate acceptable to both the Soviet Union and the Western 
powers,^® 

The Security Council also joins with the Assembly in electing the fifteen 
judges of the International Court of Justice. This procedure follows that of 
the League, and it is laid down in Chapter I of the Court’s statute which is 
discussed in Chapter 12. Votes for the election of judges are “taken with- 

i«See Chap. 13. 
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out any disttixction between permanent and non-permanent members” and 
“an absb\ute majority” ot votes suffices. 

The Security Council plays a crucial role in amending the Charter be¬ 
cause, as we have seen, the permanent members must agree to such a 
change. The chances of amending the Charter formally in any funda¬ 
mental way are therefore slight indeed. This procedure closely follows that 
of the League Council under Article 26 of the Covenant. 

Membership in the Organization 

For all practical purposes the Council, as we have noted, controls the ad¬ 
mission of new Members to the United Nations.^^ Under Article 4 of 
the Charter, the General Assembly can decide to admit a new Member 
only “upon the recomrnc'ndation of the Security Council.” Unanimity of 
the permanent members is required for this rt^commendation. Resolutions 
of the General Ass(*mb1y urging that the veto should not apply in deciding 
questions of membership, and noting a “general sentiment in favor of the 
universality of the United Nations,” have fallen on deaf cars so far as the 
permanent members — particularly the United States — have been con¬ 
cerned.^^* 


Organization of the Council 

Membership 

The Charter provides in Article* 23 that China, France, the United King¬ 
dom, the United States and the Union of Soviet Socialist Republics arc to 
be “permanent” members of the Council, while six other states are to be 
elected by the G('ncral Assembly as iion-pcrmancnt members for staggered 
two-year terms. Every year, therefore, three new Council members are 
elected by the General Assembly. Retiring members are not eligible for 
immediate reelection. The term of non-permanent members of the League 
Council was three years, and certain states were eligible for reelection. 

No criteria were set forth in the Dumbarton Oaks Proposals to guide the 
election of non-permanent members. A basis for distinction, however, was 
achieved at San Francisco when some of the participating states, includ¬ 
ing Canada and the Netherlands, among others, advanced the notion that 
certain states possessed a degree of economic and political power that 
warranted a status betw^een that of a “great j)ower” and a “small power.” 
As a result of their argument, certain “middle powers” have emerged with 
a “slightly separate constitutional position for themselves” under the terms 
of Article 23,^** which was amended at San Francisco to j)rovide that the 
Assembly, in electing non-permanent members of the Security Council 
shall “in the first instance” pay “due regard ... to the contribution of 
Members of the United Nations to the maintenance of international peace 

See pp. 104-105. 

See Chaps. 4 and 12. 

G. de T. Glazebrook, “The Middle Powers in the United Nations System,” 
International Organization, Vol. 1, No. 3 (June 1947), pp. 307-315. 
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and security and to the other purposes of the Organization, and also to equi¬ 
table geographical distribution.” In actual practice, the Council has always 
included a number of middle powers. Like the Leagiu' experience, inon'- 
over, the election of non-permanent members has led to bitter wrangling 
in the General A.sscmbly, It has not always been easy to reconcile the two 
guiding principles, the “contribution of Members” toward si'curity and 
“equitable geographical distribution.” Actually, the bitterest wrangles have 
taken ptaee over the issue of “r<‘preseiilation” rather than of inembershiji. 

Since 1949 tup goxernments ha\e claimed to reprt'sent China, the Com¬ 
munist-dominated People’s Republic and the Nationalist Government, 
whose real estate is limited to Formosa. As long as the Korean dispute 
remains unsettled, there is little likelihood that the Communist Chinese will 
be seated in the Security Council or in any other UN body. 

The Security Council even more than the League Council continues the 
tradition of the Concert of Europe that certain strong states in the inter¬ 
national community must ha\'e authority and responsibility to maintain 
order. This is evident in both the membership and the \‘oting provisions 
of the Security Council. Whereas the Covenant provided for permanent 
members on the League Council, tin* Charter goes a step further and gi\'es 
voting privileges to the Security Council’s permanent members. Yet fiction 
became confused with fact at Dumbarton Oaks and San Francisco. Neither 
France nor China was a great power in the sense that the United States 
and the U.S.S.R. were. And Britain was greatly crippled by economic diffi¬ 
culties. An ordered world, however, in the view of the United Nations’ 
architects called for centers of power in Europe and Asia to replace Ger¬ 
many and Japan. Perhaps the wish could be made a reality. No one was 
really fooled, but no one could think of a more feasible way of coping 
with the rapidly shifting balance of forces in the war-torn globe. 

Since the Charter, moreover, cannot be amended without the concur¬ 
rence of the permanent members, it is doubtful whether any of them will 
agree to a change in its status. How, then, will legal recognition be ac¬ 
corded to future change in the political situation? In this respect, the Secu¬ 
rity Council appears more rigid than the League Council, which could 
change its permanent membership on the approval of a majority of the 
Assembly. This was one of the reasons underlying the small powers’ oppo¬ 
sition to the voting procedures of the Security Council at San Francisco. 

The Participation of Non-members of the Security Council 
Although the formal membership of the Security Council remains fixed. 
Members of the United Nations that are not members of the Security 
Council and states not Members of the United Nations may participate 
without vote in the Council’s discussions under certain circumstances. 
Under Article 31: 


Any Member of the United Nations which is not a Member of the Security 
Council may participate, without vote, in the discussion of any question 
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brouglit before the Security CouncU whenever the latter considers that the 
interests ot that Member are specially aflFected. 

Although such a Member participates as a matter of right, the Security 
Council actually retains the initiative since it decides when the interests 
of the Member are specially affected.^^ Under the Covenant, League 
Members not members of the Council were ‘ mvited to sit as a memW” 
under simWar eiTCumstances with the right to vote. 

Article 32 provides that any non-member ot either the Security Council 
or the Organization itself, if "a party to a dispute under consideration of 
the Security Council, shall be invited to participate, without vote, in the 
discussion relating to the dispute/' In contrast. Article 17 of the Covenant 
permitted states not Members of the League, if parties to a dispute, "to 
accept the obligations of membership in the League for the purposes of 
such dispute. ...” 

Article 32 also jirovides that the “Security Council shall lay down such 
conditions as it deems just for the participation of a state which is not a 
Member of the United Nations.” In the Corfu Channel case, Albania was 
invited by the Security Council "to participate without vote in the proceed¬ 
ings with regard to this dis^Dute, on condition that Albania accepts, in the 
liresent case, all the obligations which a Member of the United Nations 
would have to assume in a similar case.”^'^ On this matter, the League 
Council was more like a diplomatic body. It was capable of CKpausiou to 
include states involved in some point at issue. The Security Council, how¬ 
ever, remains a fixed executive' agency that changes only with the pre¬ 
scribed elections by the General Assembly. 

Voting 

The framers of the Chartc'r abandoned the traditional unanimity rule 
that had bei'n observed in the Covenant, cxcej^t in the case of the five 
permanent members of the Security Council. In so doing, they broke with 
precedent and recognized in law the .special role played in fact by certain 
major powers. Article 27, Paragraph 1, provides that "each member of the 
Security Council shall have one vote.” Thereafter the Charter breaks new 
ground in providing for unequal voting. Paragraph 2 states that decisions 
on "procedural matters shall be made by an affirmative vote of seven mem¬ 
bers.” Paragraph 3 provides that 

Decisions ... on all other matters .shall be made by an affirmative vote of 
seven members inelnrling the concurring votes of the permanent members; 
provided that, in decisions under Chapter VI, and under paragraph 3 of 
Article 52, a party to a dispute shall abstain from voting. 

Rules 37-39 of the Council Rnlws of Procedure should he read in conjunction 
with these imwisioiis. International Organization, Vol. 1, No. 1 (February 1947), 
pp. 204-205. 

Security C^ouncil, Oflicial Records, No. 7, p. 131. For a thorough discussion of 
Articles 31 and 32, see Goodrich and Ilambro, The Charter of the United Nations, 
Commentary and Documents (Boston: World Peace Foundation, 1948), pp, 232-236. 
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The League Covenant, as we have noted, also made a distinction be¬ 
tween “decisions” which required unanimity and “matters of procedure” 
which were decided by a majority vote. In Article 15, moreover, decisions 
could also be made without the participation of the parties to a dispute. 

At this point similarities cease for, in the case of the Security Council, 
the distinction between procedural and non-procedural matters involves 
the right of veto by the permanent members. Although the traditional 
unanimity rule is drastically modified, the permanent members alone are 
permitted the right to veto all substantive matters. But e\'en they cannot 
sit as judges in their own cause in disputes considered under Chapter VI of 
the Charter dealing with peaceful settlement. In the application of en¬ 
forcement measures under Chapter however, these jiowers retain the 
right of veto. Thus it is impossible, legally speaking, for the Security Coun¬ 
cil to declare a permanent member guilty of aggression or to impose upon 
that member economic, military or diplomatic sanctions without that mem¬ 
ber’s consent. This implies that enforcement action on behalf of the com¬ 
munity of nations can be taken only against a state not a permanent mem¬ 
ber of the Security Council. Even this possibility has rapidly diminished, 
however, for there are few international disiiutes that do not involve the 
“vital interests” of the big powers. 

The veto was exercised by the Soviet Union forty-three times out of a 
total of forty-four instances in the Security Council’s first four years. In a 
number of cases its use served to jirotect the action of “satellite” states 
such as Yugoslavia, Bulgaria and Rumania in the Greek case or Albania in 
the Corfu Channel case.^*’ By 1954 the U.S.S.R. had cast sixty vetoes. 

France cast the veto alone only once — in the Indonesian case to pre¬ 
vent the appointment of a Security Council commission to supervise cease¬ 
fire orders. Britain, China and the United States have not yet had recourse 
to the veto. They have, of course, usually had the support of a majority 
of the Council on issues of vital concern. One might almost say, however, 
that a tradition has been established that the Western powers do not veto, 
and indeed the United States now wishes to narrow the range of decisions 
that can be vetoed in Chapter VI. The words of Senator Connally, how¬ 
ever, still typify the American attitude toward international organiza¬ 
tion: “Our country will have the right to exercise the veto whenever in our 
opinion it is wise and just to do so.” 

The permanent members have been at odds on the implementation of 
their special privilege more often than not. While they agreed by the time 
the Dumbarton Oaks Conference was convoked that non-procedural deci¬ 
sions involving either peaceful settlement or enforcement action could be 
taken only with unanimous consent of the permanent members, they could 
not agree at that time on whether these members should be required to 

For discussion of the veto, see Dwight E. Lee, “Genesis of the Veto,” and Norman 
Padelford, “The Use of the Veto," in International Organization, Vol. 1, No. 1 (Feb¬ 
ruary 1947), p. 33, and Vol. 2, No. 2 (June 1948), p. 227 respectively. 

Senate Document 58, 79th Ck>ngress, 1st Session, p. 6. 
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abstain if parties to a dispute. The British and Chinese delegations, argu¬ 
ing in terms of judicial procedure and League precedent, insisted that 
parties to a dispute should not be permitted to vote — that is to sit in 
judgment on their own case. The Russians insisted that, while the Council 
should make decisions by majority vote, unanimity of the permanent mem¬ 
bers should be required at all times (>xcept in the case of procedural ques¬ 
tions. A compromise proposal was advanced by the Americans at Dumbar¬ 
ton Oaks, but not then accepted, whereby: (1) non-procedural decisions 
would be made by a majority of seven votes instead of a simple majority, 
as advocated by the Russians, or a two-thirds majority, as advocated by the 
British and China, and (2) parties to a dispute, including the permanent 
members, were to abstain only on decisions taken in connection with peace¬ 
ful settlement. This compromise formula appealed at once to the British 
and Chinese, but not to the Soviets until the Crimea Conference, when it 
was decided to include it with invitations to all of the United Nations to 
attend the San Francisco Conference."’ By the “Yalta Formula,” in sum, a 
permanent member, if party to a dispute, could block only enforcement 
action (Chapter VII of tlie Charter) and not peaceful settlement (Chap¬ 
ter VI of the Charter). 

At San Francisco leading representatives of the smaller states such as 
Evatt of Australia, Spaak and Rolin of B('lgium, Fraser of New Zealand 
and Romulo of the Philippine Commonwealth, to name only a few, agreed 
on the necessity of big-power cooj)eration in the application of sanctions, 
but argued mightily against its use in the peaceful settlement of disputes, 
membership in the organization and amendment of the Charter. They 
found the “Yalta formula” ambiguous and specifically wanted to know if a 
permanent membc'r could veto consideration or discussion of a matter. 
On this point, the Sponsoring Powers fell apart in a manner ominously 
prophetic of the future since the Russians insisted on the affirmative while 
the British and Americans answered in the negative. 

Big-power disagreement was grist to the small-jiower mill, and keen 
leaders such as Evatt and Fraser were quick to exploit the situation in 
order to reduce the general authority of the sponsoring powers in the 
developing organization. It was evident to the great powers that they must 
repair the breach, and they consequently withdrew to Secretary of State 
Stettinius’ apartment in the Fairmont Hotel atop Nob Hill. The situation 
was strongly reminiscent of the meetings of the Big Five and the Big Three 
at Paris in 1919. 

Specifically, the Big Five considered a list of twenty-three questions 
submitted by a subcommittee of Committee 111(1), to all intents and pur¬ 
poses a small-power que.stionnaire. The answers were framed in a docu¬ 
ment nearly as important as the Charter itself, “The Statement by the Del¬ 
egations of the Four Sponsoring Governments on Voting Procedure in the 

21 Postwar Foreign Policy Preparation .... passim and especially pp. 317, 320 and 
Appendices 52, 53, 57. 
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Security Council.” This statement was also endorsed by Franee, and 
once more the great powers closed ranks to face the challenge of the lesser 
states. 

All did not go smoothly in the Big Five discussions, however. All hut 
the Soviet Union maintained that the consideration of a disputes including 
discussion in the Security Council was a proct'diiral matter, then'fore not 
subject to the veto.-'* The United States had already publicly announced 
that 


nothing could prevent any state from bringing to tlie attention of the Security 
Council any dispute or any situation which it believes may lead to interna¬ 
tional friction or give rise to a dispute. And, furthermore, there is nothing 
in tliese provisions which could prevent any party to such dispute or situ¬ 
ation from receiving a hearing before the Council and having the case dis¬ 
cussed. Nor could any other members of the Council be prevented from 
making such observations on the matter as they wish to make.-'^ 

Although the issue furnished one of the major crises of the conference, 
which was left sitting on its hands for sev(iral days, it was quickly settled 
in direct negotiations between Mr. Harry Hopkins and Marshal Stalin. 
The relatively quick resolution of the jiroblem caused some observers to 
think that overcentralized lines of command and difficulties of communi¬ 
cations with Moscow had been factors in the Soviet attitude.^'‘* Of greater 
significance is the fact that misunderstandings of terminology and inexac¬ 
titudes of phraseology seemed to k'ad to mutual suspicions. At one moment 
a delegate of the United Kingdom, in trying to exjilain in committee the 
application of the Yalta formula in specific cases, declared that a i^rocedural 
vote would be sufficient to investigate a dispute under Chapter VI.-^ But 
the Sponsoring Powers had never agreed that the dispatch of committees 
of investigation by the Council was a procedural matter. Presumably “in¬ 
vestigate” was here used in the sense of consideration or discussion, but the 
Soviet delegate soon insisted that “consideration” of a matter might com¬ 
mit the Security Council to a course of action leading to a decision to settle 
the matter and that, therefore, consideration and discussion should be 
subject to the big-power veto.^® In any event, the Sponsoring Powers for 

22 For a full discussion of this document, see the Official Records of the Security 
Council, No. 32, pp. 683-684. 

23 Report to the President . . . , p. 73. 

2^ “Operation of the Proposed Voting Procedure in the Security Council,” State¬ 
ment by Acting Secretary Grew on March 24, 1945, Department of State Bulletin, 
Vol. 17, No. 479. 

25 J. F. Byrnes in Speaking Frankly (New York: Harper, 1947), pp. 64-fi5, feels 
that Stalin had not “understood the issue involved” and was not informed “on the 
crucial issue of San Francisco.” 

23 Yet the Soviets had a communication ship in the harbor of San Francisco, verboten 
to visitors, except for official vodka parties. 

27 This incident can be traced by studying Wellington Koo, Voting Procedures in 
International Organization (New York: Columbia University Press, 1947), p. 130; 
and UNCIO, XI. Doc. 417, p. 305. 

28 Report to the President .... p. 72. 
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a time were unable to agree on the substance of their agreement at 

In sum, two principal questions on Article 27 faced the Big ¥ive. The 
first was the right of discussion in the Security Council and it embroiled 
principally the Big Five. The second found these powers united against 
the smaller powers on the application of the veto in decisions on peaceful 
settlement. The argument of the smaller powers, led principally by Aus¬ 
tralia, was that pc'aceful settlement was a matter distinct from enforcement 
and should not be subject to the veto. These views were strengthened by 
the fact that the jirovisions for peaceful settlement and the provisions for 
enforcement were set forth in separate sections of the Dumbarton Oaks 
Proposals.-” 

The answer to the first question was forthcoming when it was agreed in 
the Voting Statement that the term "procedural matters” included "discus¬ 
sion” and "consideration.” That is, that the adoption of the CounciFs 
agenda was a j)rocedural matter. 

On the second point, the smaller powers had to choose between the 
breakup of the conference or yielding to the united front of the Sponsoring 
Powers and France. The sponsoring governments explained that the veto 
from their point of view must aj)j)ly to all steps taken after consideration 
and discussion of a matter because all subsequent decisions and actions of 
the Security Council including investigation and recommendations might 
well have "major political consequences” and might "even initiate a chain 
of events which might, in the end, require the Council ... to invoke meas¬ 
ures of enforcc'inent.” 

The final provision of the Voting Statement that was particularly galling 
to the smallcT powers has since become a point of friction between the 
Soviet Union and the other permanent members of the Security Council. 
The Statement provides that if there is any doubt on whether a matter is 
procedural, the preliminary question itself "must be taken by a vote of 
seven members . . . including the concurring votes of the permanent mem¬ 
bers.” This provision has given rise to the "double veto,” whereby first the 
procedural character of a question is vetoed and then the resolution itself 
is vetoed. The "double veto” has been exercised in several cases before the 
Council by the Soviet Union and once by France.®^ In the Spanish case, 
for example, the President ruled that a resolution submitted by the Brit¬ 
ish and Australian members of a subcommittee was carried by a vote of 
9 to 2 with the U.S.S.R. and Poland in opposition. Mr. Gromyko insisted for 
the Soviet Union that "the resolution was rejected because one of the 

See comment by Koo, op. cit., p. 125. 

Par. 4 of the Voting Statement in Goodrich and Hambro, Charter of the United 
Nations, Commentary and Documents, 2nd ed. (Boston: World Peace Foundation, 
1949), pp. 216-218. 

3^ Sec the Spanish, Greek and Czechoslovakian cases. France voted with the U.S.S.R. 
in the first-mentioned case. 

32 The resolution provided that the Council continue to observe the situation in 
Spain without prejudice to the rights of the General Assembly. 



150 LEAGUE AND UNITED NATIONS — STRUCTURE AND AUTHORITY 

permanent members of the Council voted against it.” ** He thus forced a 
vote on the “preliminary question” which was decided to be “substantive” 
by the vote of two members of the Council against a majority of eight. 
The President then stated, “Here we have two of the permanent members 
deciding against the others that this is a question of substance,” 

The smaller powers have challenged the validity of the V’oting State¬ 
ment, arguing that it does not bind the Council or the United Nations. In 
this case, the Netherlands delegate noted that the ruling had no “source 
or foundation” in the Charter. The Australian delegate, Mr. Evatt, rcit- 
eruted the views he e,\pressed at San Francisco that the Statement was 
without “any authority” since it was not adapted by any oliicial bod\' of 
the San Francisco Conference. While the Statement clearly does not legally 
bind the non-permanent members, the fact remains that it was an authori¬ 
tative expression of the views of the permanent members who have gen¬ 
erally regulated the Council’s actions under its precepts. The United 
States, though adhering to the Statement, is on record as holding that it 
is not legally binding on the organization and that the parties to it are 
free to explore the matter of “better” voting procedures.^* 

Meanwhile efforts to study or modify the Council’s voting procedures 
have not been lacking. The Security Council referred the matter to its 
Committee of Experts in August 1947. In November of the same year, the 
Assembly referred the matter to its newly appointed Int(;rim Committee 
which, in March 1948, established a subcommittee to consider various 
proposals that had been advanced to cope with (he problem. A resolution 
introduced by all the permanent members of the Council, save the Soviet 
Union, embodied the recommendations of this subcommittee and was 
passed by the Third Assembly on April 14, 1949, despite the vigorous objec¬ 
tions of the Soviet bloc. This resolution sought to narrow the scope of the 
veto by widening the range of “procedural” matters to include thirty-five 
kinds of decisions recommended for decision by a vote of any seven mem¬ 
bers. Among further suggestions, the resolution also specified that the per¬ 
manent members .should consult with one another on means of avoiding the 
veto before taking important decisions and that, in any event, it should 
not be exercised except in questions of vital importance to the organiza¬ 
tion as a whole. Here was an effort to place community interest above the 
particular interests of the big powers. Its effect, however, has been almost 
negligible. The fact remains that the Council’s voting procedures cannot 
be changed without formal Charter amendment or an informal agreement 
among the permanent members. So far, the Soviet Union has remained 
adamant on the letter of the Four Power Voting Statement. 

** Eight members supported the President ruling that the matter was procedural; 
Poland abstained. France and the U.S.S.R. were opposed. Security Council Journal, 
No. 41, p. 836. 

In the Czech case at the 303rd meeting of the Security C]ouncil, see the Official 
Records, 3rd year. No. 73, pp. 5-6. See also, first chapter of Eduardo Jimenez De 
Arechaga’s Voting and the Handling of Disputes in the Security Council (New York: 
Carnegie Endowment for International Peace, 1051). 
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' . ^ ■ KV\r\ly C^OvmcW tirst sat down to bnsiness, for cxampfe, it 

lovincl ill tlve Syria-LAiXiawon case, of tVvat it \>c possWiie for a 

permanent member acting under the Voting Statement to deny (a) tliat 
it was “party” to a dispute, oi (b) that there was a “dispute.” The Char¬ 
ter empowers llie Security Council to investigate any “situation” or “dis¬ 
pute” tliat might cause international friction or endanger peace, but it does 
not re(|uire the abstention of parties involved in a “situation,” and the 
Soviet Union has refused to agree to any modification of the Charter in 
this respect.*” 

In stating that, with the exception of the parties to a dispute under Chap¬ 
ter XT, all non-procedural questions require the “concurring votes” of the 
permanent members, Article 27(3) .seems to indicate beyond any doubt that 
the ahstention of a permanent member not party to a dispute under Chap¬ 
ter XT constitutes a \eto. In practice, however, something quite cliflFerent 
has hapix'ned. Beginning with the Soviet abstention on the Spanish case 
in 1946, abstention by a permanent member has not been considered a 
veto. Though challenged by some states on occasion, the practice has be¬ 
come general. Y^et the Sovii't Union has refused to formalize it in the Coun¬ 
cil’s Rules of Procedure or otherwi.se. 

The Securitj’ Council has taken a similarly flexible view of the unanimity 
rule in cases where a jrermanent member has not been represented at the 
Council table when decisions have been made. In .spite of the Soviet 
Union’s “walkout” in the Iranian ease in 1946, the Council went about its 
business including thi' adoption of a United States resolution that seemed 
to involve matters of both substance and procedure. Beginning with its 
resolution of June 25, 1950, however, determining the armed attack of the 
North Koreans as a breach of the peace and calling for a cease-fire, the 
Security Council has taken the gravest of substantive decisions in the ab¬ 
sence of the Soviet Union which Insisted that the Council could take no 
legal decisions as long as China was represented in the Security Council 
by the Nationalist Government. Military sanctions were applied for the 
first time under United Nations authority by a Council recommendation on 
June 27, 1950, with the Soviet Union officially recorded as “absent.” 

In sum, both procedural and substantive decisions have been taken in 
the absence from the Council Chamber of both permanent and non-perma¬ 
nent members provided the requisite majority of seven was obtained and 

i*® Security Council Journal, No. 15, pp. 268-269. 
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pravidnd tliv pormaucut ineinlwrs, present and voting, concurred in sub¬ 
stantive matters. Security Council votes ha\e been recorded as; “in favor,” 

“against,” “abstaining,” “not voting” and “absent.” In practice, neither ab¬ 
sence nor abstention by a permanent member has constituted a veto, and 
consequently the Council, for all practical purposes, has sought to coerce 
one and perhaps two permanent members of the Security Council despite 
protestations of the authors of the Voting Statement five years earlier that 
this could not and must not happen. 

We may conclude by saying that Security Council votes are weighted in 
favor of certain states which, because of their power, must bear a special 
responsibility for keeping the peace. In order that the permanent mem¬ 
bers’ “possession of power and their use of power may be made to serve 
the purpose of peace . . . they shall exercise their power only in agreement 
with each other and not in disagreement.” ■“* Peace, it was felt, required not 
the unanimity of all Members, but only those that had the capacity to 
wage modern war. For this reason the law of the Charter modifies the 
“sovereign equality” of statevs and grants special privileges to certain great 
powers. Heavy responsibilities, however, are implicit in the privileges. 
Yet it is scarcely an exaggeration to say that the peace system implicit 
in the voting provisions of the Security Council has been discarded since 
circumstances have compelled the United Nations to take measures of 
peaceful settlement and enforcement against the wishes of major powers. 

Meetings 

Under Article 28, the Security Council is “so organized as to be able to 
function continuously. Each member of the Security Council shall for this 
purpose be represented at all times at the seat of the Organization.” This 
provision stands in contrast to the League C]ouncil which, though it met 
three or four limes a year for ordinary sessions, was required by the Cove¬ 
nant to meet only once a year. The Security Council, however, is always 
in session and is presumed to be ready to function promptly on any matter 
brought to its attention. When the Soviet Union insisted, in the Korean 
case of June 1950, that no decision on important matters could be taken 
in the absence of its delegate, some other members insisted that, under 
Article 28, the Soviet delegate was obligated to remain at the Council 
table. Thus, the delegate of France declared: 

The delegation of the Soviet Union, by abandoning the Council, has aban¬ 
doned the Charter. When it returns to the one and to tlic other, it will find 
again its right of speech, of criticism, of vote and veto. So long as it has not 
done so, the U.S.S.R. Government has no legal or moral basis for contesting 
the action of the United Nations.®’ 

Provision is also made for “periodic meetings” in the second paragraph 
of Article 28. It was intended under this Article to provide for particularly 

s® Report to the President . . ., p. 72. 

87 Security Council, Official Records, No. 17, p. 8. 
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important meetings at which the members might be represented by their 
Foreign Ministers who might be able to resolve issues of outstanding im¬ 
portance or particular danger. So far, no "periodic meetings” of the Coun¬ 
cil have been called, although the Secretary-General suggested such a pro¬ 
cedure in 1950 as a means of resolving the problem of China’s representa¬ 
tion in the United Nations. Normally the members are represented by 
specially designated delegates, who include some of the most familiar fig¬ 
ures of the United Nations. 

The Council is permitted, under Article 28(3), to meet wherever its mem¬ 
bers fe(!l its work will be facilitated. In practice it generally meets at the 
seat of the organization in New York, but its work began in London where 
the United Nations first opened for business, and it has met in Paris, as a 
matter of convenience when that city has been host to the General Assem¬ 
bly. 

Officers 

The Charter specifies only one officer for the Council, the President, a 
post held in turn, under the Rules of Procedure, “by the members of the 
Security Council in the English alphabetical order of their names.” Each 
President holds office for one month. Under the Rules of Procedure, how¬ 
ever, he may decide that he .should not preside over the Council “during the 
consideration of particular questions with which the member he represents 
is directly connected.” The Presidency then falls to the representative of 
the member who follows next in alphabetical rotation. Austin of the United 
States, for example, in the Berlin case, turned the Chair over to Bramuglia 
of Argentina, who not only presided but performed yeoman work in medi¬ 
ating the dispute. 

Early in the Security Council’s history. Presidents did little more than 
preside over the Council and administer its Rules of Procedure. Begin¬ 
ning in 1948, however, they have performed broader functions. It was 
found that private conversations at times proved more useful than public 
discussions in working out procedures for the settlement of a question. 
These conversations have taken place under the auspices of the President, 
who explores the points at issue and the possible procedures and terms of 
settlement with the parties and perhaps other Council members who wish 
to offer suggestions. In the India-Pakistan question when the President, 
who was the Belgian delegate, was about to retire from office, he was ap¬ 
pointed by the Council to continue his function as rapporteur. This pro¬ 
cedure has been followed in other instances to provide continuity. This 
has facilitated the handling of the Berlin, Palestine and India-Pakistan 
questions. The General Assembly, in turn, has recommended that the 
Council develop these procedures still further.®® 

The office of President attracted particular attention when Malik of the 
Soviet Union ended his Council boycott in August 1950 to return to the 

General Assembly Resolution 268 (III) B, April 28, 1949. Official Records, Third 
Session, Part II, p. 12. 
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Council to take his turn as President after sanctions had already been ap¬ 
plied against the North Koreans, an action which the new President chal¬ 
lenged as an illegality perpetrated under the prodding of the “warmon¬ 
gers” of the West, Under his direction during that month the Council 
became so entangled in procedural wrangles that little could be accom¬ 
plish ed. 

Actiudly the authority of the President is not very great. Many of his 
decisions are prot isional pending action by the Council itself as in the 
adoption of the agenda. Meetings of the Council are called in his name, 
for example, but they result from the initiative of states, the General As¬ 
sembly or the Secretarj’-Goneral acting under Gharter jirox isions. As the 
representative of a member of the Security Council he, hke the other rep¬ 
resentatives, takes orders from his fonngn office so far as his country’s 
attitude on substantive issues is concerned. 

Subsidiary Bodies 

The Charter makes specific provision for only one subsidiary body of the 
Council, the Military Staff Committee which, under Article 47, consists of 
the Chiefs-of-Staff of the permanent members or their representatives. 
With the institution of this Committee the tradition of the Supri'me War 
Council and the Combined Chiefs-of-Staff was carried over into the organ¬ 
ization of peace. 

The Military Staff Committee’s functions are to “advise and assist” the 
Council on the military requircmuMits for the mainteuaucii of peace, the use 
of forces to be placed at the Council’s disposal and the “regulation of 
armaments, and possible disarmament.” Little has been accomplished in 
the meetings of the Mihtary Staff Committee, however, save to define very 
specifically areas of disagreement between the Sovi(!t Union and the other 
members on these matters.®** 

Other Council Committees have been established from time to time to 
facilitate its work. Under Article 29, the Council may, as a matter of pro¬ 
cedure, and as noted explicitly in the Voting Statement, “establish such 
subsidiary organs as it deems necessary for the performance of its func¬ 
tions.” The line between such a subsidiary organ and a committee to in¬ 
vestigate a matter under Article 34 is, however, hard to draw. The distinc¬ 
tion is important, of course, because a decision to investigate requires 
big-power unanimity. In practice, it has not always been clear whether the 
Council, in estaMishing committees and commissions, has acted under the 
authority of this article or under its general grant of authority. Such doubt 
was expressed in the establishment of the “Good Offices” Committee in 
the Indonesian Case. 

Other subsidiary bodies have included the Atomic Energy Commission, 
established by the General Assembly in January 1946 but placed specifi¬ 
cally under the Security Council’s authority, and the Commission on Con- 


** For details, see Chap. 16. 
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venttoniA Armaments', estaY>Vis^ecl \>y act oS tVie Council itse\i m T?eV>x\iaiy 
1947. 

The Council s Committee of Experts advises the Council on problems of 
staff and procedure including such matters as voting. In spite of expert 
help, however, the Council continues to operate under "provisional” rules 
of procedure. Certain of the permanent members apparently prefer the 
flexibility of this arrangement. At any rate, the diasgreement among them 
has carried over in the Committee of Experts. The “experts” are govern¬ 
ment representatives. 

Problems Before the Council 

How do matters come to the attention of the Security Council in the first 
place? Article 35 permits any Member of the United Nations to “bring any 
dispute, or any situation of the nature referred to in Article 34, to the atten¬ 
tion of the Security Council or of the General Assembly.” A state not a 
Member of the United Nations, however, can bring to the attention of 
these twTi bodies only a “dispute to which it is a party if it accepts in ad¬ 
vance, for the purposes of the dispute, the obligations of pacific settlement 
provided in the present Charter.” Usually “disiiutes” are brought up by 
one of the parties. “Situations,” however, are freciuently brought to the 
Council by states that do not appear to be directly involved. Thus, the 
Soviet Union, or one of its satellites, has brought situations in Indonesia, 
Spain and Greece before the Security Council. 

The Council has insisted that it alone is in final control of its agenda. 
In the Iranian case, for example, the Council decided to remain “sci/.ed” 
of the case although Iran at one point sought to withdraw its complaint. 
The Council took this step, moreover, in spite of a nn'inorandum submitted 
by the Secretary-General indicating that the Council could not continue 
to consider the case unless it voted an investigation under Article 34 or 
unless it actually discovered a conflict of the dangerous character de¬ 
scribed in Article 33.^^’ This decision, it is important to note, is a procedural 
one, which permits the removal of an item from the agenda by a vote of 
any seven members. The Greek and Spanish cases were removed from 
the Councils jurisdiction in this fashion and were subsequently laid before 
the General Assembly. In the Iranian case, the Gouncil, by remaining 
“seized” of the matter, may well have exerted a restraining influence on 
the parties involved. This technique can be helpful in bringing attention 
to the problems of quarrelsome states which may endanger the peace of 
the entire international community. 


Conclusions 

Is the Security Council a force for peace? It should be said at first that 
the Security Council has sometimes been written oflF too quickly. It is true 
Security Council Journal, No. 27, pp. 522-524. 
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by the {miners o{ the Charter. Yet, backed by the resolute action of certain 
members, particularly the United States, and in the absence of the Soviet 
Union from its chambers, it has been able to mtict the challenge of aggres¬ 
sion in Korea. Tlie Council has had a substantial measure of success, more¬ 
over, in ameliorating several inflammatory problems such as those involv¬ 
ing Indonesia, Berlin, Palestine; and Kashmir. Like the Le'ague Council, its 
principal role has been less in the realm of force than in the realm of peace¬ 
ful settlement. 


Yet it is true also that the General Assembly, like the League Assembly, 
has improvised and grown in stature while the Council has been partially 
paralyzed by the big-power deadlock. The Assembly, not the Council, is 
the organization's most influential body. Still, paradoxical though it may 
seem, the Council has exerted a marked influence on the foreign policies of 
even its most influential members. In conjunction with othcT organs of 
the Unit('d Nations, particularly the General Assembly, it has helloed on 
occasion to curb Soviet expansion. 

The Council, it should be rememben'd, can be evaluated propc'rly only 
in the perspective of the whole* United Nations systcTn. The? mitigation 
of many dispute's including Greece and Palestine, for example, dependc'd 
upon the work of the Council, the Assembly and other United Nations 
bodies. Peace depends increasingly in the long run on the positive func¬ 
tions of the Economic and Social Council, on the legislative role of the 
General Assembly and on the quality of the Secretariat's work. Upon these 
bodies and the specialized agencies falls the time-consuming process of 
community building upon which a rule of law must rest. 
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Organizing for Economic and Social 
Progress — The League 


"A great part of tlie Continent was sick and dying, its popula¬ 
tion was greatly in excess of the numbers for which a livelihood was 
available; its organization was destroyed, its transport system rup¬ 
tured, and its food supplies terribly impaired.” 

— John Maynard Keynes ^ 


This was the ti^agic aftermath of World War I which called for the most 
strenuous international cooperation. Yet the popular mood, especially in 
the United States, was to throw off the strait jacket of wartime regulatory 
agencic's and return to the blissful state of unregulated ‘"normalcy.” When 
the British Government, in the person of Lord Robert Cecil, urged Amer¬ 
ican governmental cooperation in the economic reconstruction of Europe, 
Mr. Bernard Baruch replied for the United States Government, “The salva¬ 
tion of the world must rest upon the initiative of individuals.” - In spite 
of the wartime experience with intergovernmental cooperation, Mr. Baruch, 
Mr. Hoover and other American leaders preferred, once peace had been 
restored, to work through private channels, such as the Red Gross and 
other relief bodies, rather than governmental organizations. And when 
they felt compelled to emiffoy governmental channels, they preferred to 
operate through national rather than international agencies. 

Unfortunately subsequent history seems to have provided undeniable 
justification for the tart message that Lord Gecil sent back to Mr. Baruch: 

You think that . . . the economic situation can be solved by individual 
initiative. It may be so, though my own opinion is to the contrary. It may 

1 The Economic Consequences of the Peace (New York: Harcourt, Brace and Howe, 
1920), pp. 22-23. 

^ H. R. G. Greaves, The League Committees and World Order (London: Oxford, 
1931), p. 66. 
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be that [an economic] inquiry will show that without American assistance on a 
large scale nothing can be done, and it may also be that America will decline 
to give that assistance. It she intends to take that attitude, forgive me tor 
siiy^ing thiit sbo ought to take it quite openly uiid before the face of the 
world. Then we in Europe shall know the extent of the problem that faces 
US.^ 

The United States Government insisted on the simj)le but scarcely con¬ 
structive strategy of razing the entire structure of wartime economic agen¬ 
cies, including the Allied Maritime Transport Council and a host of reJated 
organs, before deciding what, if anything, to put in its iDlace. After fum¬ 
bling for three crucial months, the Allies were finally forced by a threat of 
famine and complete economic collapse in the conquered areas to estab¬ 
lish, in February 1919, a Supreme Economic Council which was to become 
very much like the structure which had been abandoned. This Council of 
five representatives from each of the four major Allies was instructed to 
deal with the “many questions . . . arising daily . . . [concerning] finance, 
food, blockade control, shipping, and raw materials.”** 

Unfortunately its work was seriously impeded by many obstacles: the 
policy of feverish decontrol, the fact that only the Allies were rciiresented 
in the organization, the absence of independent funds and the loss of 
precious time between the destruction of the old and the establishment of 
the new organs. If it had not been for this deplorable time gap, 

the German ships would have been at work in December instead of March, 
and lood would have gone into Germany as from January instead of April 
with results it is not easy now to measure exactly upon the political joosition 
of Germany. . . . ^ 


Planning for Economic and Social Cooperation 

The great majority of the planners of the League did not believe that 
the League should play a very important role in economic and social affairs. 
The traditions of past centuries led them to believe that international organ¬ 
ization, like castor oil, should be resorted to only in times of dire emer¬ 
gency. Even national governments played relatively modest roles in 
regulating the economic and social activities of their citizens. The pro¬ 
posals formulated by the Bryce Group, the American League to Enforce 
Peace, the British League of Nations Society, the Phillimore Committee, 
the French Foreign Office, Colonel House and President Wilson all empha¬ 
sized judicial and military aspects and made almost no direct provision for 
functions in the economic and social field. 

3 Ibid., pp. 66-67. 

4 Ray Stannard Baker, Woodrow Wilson and World Settlement (Garden City: 
Doubleday, Page, 1922), Vol. 2, p. 340. 

5 Arthur Salter, Allied Shipping Control: An Experiment in International Adminis¬ 
tration (New York: Oxford, 1921), p. 222. 
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On the British side there were a few more courageous planners. As early 
as 1916 Leonard Woolf, speaking for the Fabian Society, proposed a league 
that would i)roinote the “development of such joint action as is exempli¬ 
fied by the Universal Postal Union.”® The British Foreign Office Memo- 
randiim, oi November 1918, envisaged a league that would not only super¬ 
vise and coordinate all then (existing technical unions “from the Universal 
Postal Union to the International Seisinological Association,” but would 
also create new bodies to deal with such matters as health, industrial con¬ 
ditions, finance and currency, transit, conservation of resources, equality of 
trade, the color problem and the development of Africa."^ 

This bold draft immediaUdy flowed into the main stream of planning by 
inspiring similar proj^osals by Robert Cecil and Jan Christiaan Smuts within 
a few weeks of each other in December 1918.^ Smuts gave a classic 
description of the “functional” approach when he called for a league that 
would help satisfy 

The common economic needs of the nations belonging to the League — at 
any rate lor the control of articles of food or raw materials or transport in 
respect of which there will be a shortage . . . [Tlie League] must be an ever 
visible living, working organ of the ]>olity of civilization. It must function 
so strongly in the ordinary peaceful intercourse of states that it becomes 
irresistible in their disputes; its peace activity must be the foundation and 
guarantee of its war power.^ 

Paris, 1919 

In the marriage at the Paris Peace Conference between the Foreign 
Office-Cecil-Smiits positive concept and the more limited and negative 
Phillimorc-House-Wilson approach, the former came off a weak second 
best. In the IIurst-Miller Draft, adopted as the basis for the League of 
Nations Commission discussions, only five? brief articles, out of a total of 
twenty-two, dealt with economic and social functions.^® The Draft called 
for the establishment of fair hours and humane conditions of labor, ap¬ 
pointment of commissions to study and make recommendations on condi¬ 
tions of industry and labor, and j)rovisions to secure and maintain freedom 
of transit and just treatment for the commerce of all members of the 
League. It omitted any mention of the British suggestions for commissions 
on economic, social and humanitarian matters, other than labor and man¬ 
dates, and for placing existing international bureaus under League super¬ 
vision. 

Woodrow Wilson, who admitted to a friend that he was “not much inter- , 

®L. S. Woolf, The Framework of a Lasting Peace (London: Allen & Unwin, 1917), 
pp. 91-123. 

'^Alfred Zimmern, The League of Nations and the Rule of Law, 1918-1935 (London: 
Macmillan, 1936), pp. 196-208. 

** Sec pp. 49-50. 

^Ibid., pp. 24-25. 

10/hid., pp. 231-237. 



itoin a ^^^Stions ” espoused policies that were to be expected 

• % , ^ was wealthy as well as idealistic^ powerful as well as 

lSO\a\\Ouist and proud of its slogans of “free trade” and “rugged individual- 
isin” as well as accustomed to many forms of oligopolistic business control. 
Wilson thus supported a policy of nondiscrimination in trade and freedom 
of the seas, although he soon realized that his earlier advocacy of “the re¬ 
moval, so far as is possible, of all economic barriers ...” was quite imprac¬ 
tical in view of America s protectionist tariffs. He displayed no activx^ 
interest in long-range, j^ositix e and continuous economic and social action, 
nor would he agree to authorize in the Covenant any special organs to deal 
with such problems other than labor and the mandates. 

Lloyd George represented a country far more closely linked to otlier 
nations by both trade and tradition, a nation, declining in economic [)owct, 
that had suffered greater w^ar damage in proportion to her resource's than 
had the United States, and a nation that was vitally interested in free trade 
but not in freedom of the seas when it interfered with the weapon of naval 
blockade. Lloyd George thus favored a far-reaching and positive plan for 
freedom of trading and gcnc'ral economic and social collaboration but 
would not consent to any limitation of Britain’s powerful instrument of 
naval blockade. The French plan was more like the British in calling for 
extensive international economic collaboration, including the establishment 
of permanent commissions to implement that program, but it had no sig¬ 
nificant influence on the final provisions of the Covenant. Orlando expressed 
Italy’s desire for a League economic committee and freer access to basic 
raw materials which his country seriously needed, but he was scarcely 
listened to. 


General Organizational Pattern 

Necessity, more than the Covenant, was the real mother of the League 
economic and social system that was subsequently established. The tech¬ 
nical organs that sprouted in the soil of Geneva during the early years arose' 
primarily because of the obvious challenge of the world s immediate post¬ 
war ills, in spite of the absence of comprehensive provisions in the Cove¬ 
nant to deal with such problems. And, as the League began to cultivate 
these organs in 1920, it naturally copied familiar international organiza¬ 
tions such as the Universal Postal Union and World War I agencies like 
the Allied Maritime Transport Council. 

Following the general pattern of these models, the League established 
three kinds of bodies to work in each of several major functional areas: 
(1) plenary conferences convened by the League Assembly or Council on 
either an ad hoc or continuing basis to pass judgment on recommendations 
submitted by smaller bodies and to provide a center for the broadest pos¬ 
sible cooperation under the aegis of the League; (2) smaller expert com- 
njbid., pp. 275-276. 
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Coitvmv\mcat\oi\s atvcl Transit Organization, Health Org'auv/.aUov\ awd \y\- 
tcllcctual Cooperation Organization. Although the International Labor 
Organization was not established under the Covenant but under a separate 
section of the Peace Treaty, Chapter 13, it was somewhat comparable to 
the “technical organizations'" and was tied to the League by several admin¬ 
istrative bonds. As of 1939, there were also the following “advisory com¬ 
mittees” concerned with economic and social affairs but not as part of 
any full-blown “organizations”: the Advisory Committee on Social Ques¬ 
tions and Advisory Committee of Experts on Slavery. The League of 
Nations High Commissioner for Refugees was created by the Assembly 
and was responsiV^le to it but, for political reasons, was made as auton¬ 
omous as possible. 

There were other organizations, independently established, that were 
affiliated with the League under rather loose cooperative arrangements. 
They included several “institutes” which were placed at the League's dis¬ 
posal in connection with certain technical activities: the International In¬ 
stitute of Intellectual Cooperation, International Institute for the Unifica¬ 
tion of Private Law, International Educational Cinematographic Institute, 
International Center for Leprosy Research, and, under an exceptionally 
amorphous bond, the International Institute of Agriculture. Finally six 
“bureaus” were placc^d under the League's direction, including the Inter¬ 
national Hydrographic Bureau; this was far from the number that the Paris 
Peace Conference had expected to be allied with the League. 

In addition to these League-affiliated bodies there were, according to the 
League's 1938 Handbook of International OrganizationSy approximately 
eight hundred public and private organizations, concerned with economic 
and social matters, which remained legally independent although most of 
them maintained some form of liaison with the League. These included 
many important and influential bodies whose independence often made th(^ 
League's attempts at economic and social coordination extremely difficult. 
They resisted closer affiliation for a variety of reasons. Many feared the 
“political” climate of the League would damage their “technical” opera¬ 
tions. The traditionally neutral nations wanted to remain as independent 
as possible. Some of these bodies were afraid that their hard-won identity 
would be swallowed up by the larger organizations, and many of tliem 
wanted to encourages the participation of important non-League members 
such as the United States. 

Committees Were Directing Centers 

The key bodies in this network of technical units were the rather small 
expert committees, whether operating as part of the “technical organiza- 
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tions” or alone. The plenary conferences were too large, too weighted 
down with the less important countries and too infrequent. The commit¬ 
tees were appointed by the Council and consisted of about a dozen per¬ 
sons, usually chosen for terms of three years. Since nationals of non-League 
members were eligible, it was possible for United States citizens to sit on 
most of the committees at one time or another, even tliough their country 
was not a Member of the League. 

Individuals appointed to these bodies normally had the stabis of private 
experts, rather than governmental representatives, although they were 
usually chosen with at least a tacit nod from their governments and often 
held important positions in those governments. Committee momber.ships 
were also carefully arranged so that nationals of all the major powers and a 
reasonable distribution of the middle and smaller states were included. 
While the relatively independent status of these committee members made 
it possible for them to act much of the time in the name of humanity as a 
whole, rather than of any particular nation, it was obviously impossible for 
them to shp the moorings of national loyalties altogether, especially in the 
case of representatives of the totalitarian countries. 

The decisions of these technical committees were usually made by simple 
majority.^- When these decisions took the form of draft conventions, they 
were referred to either the League Assembly or some other eonference for 
approval, usually by unanimous decisions, before being sent to individual 
governments for ratification. Meetings of the main technical committees 
usually took place three or four times a year and lasted about a week. 
These bodies also appointed various subcommittees which served to bring 
together under the roof of the League thousands of noted experts in various 
specialized fields from aeronautics to zoology. Gradually a web of personal 
relationships was woven which seemed, at the time, to give promise of a 
stronger spirit of international community than had ever existed before. 

A major share of the credit for the League’s accomplishments in economic 
and social matters must also be given to the Secretariat. It was these ener¬ 
getic and generally competent international civil servants who stayed on 
the job the year ’round and provided most of the labor and ingenuity that 
kept the wheels turning. Although the economic and social units in the 
Secretariat were overshadowed in the early years by the emphasis on polit¬ 
ical problems, the economic and social staff grew rapidly in the early thir¬ 
ties. The number of full-time officials assigned to this technical work in¬ 
creased from 65 in 1923 to 143 in 1938, and the share of the Secretariat 
budget devoted to these activities rose from about 25 or 30 per cent in 1921 
to over 50 per cent from 1930 on.^® 

Supervision and Coordination 

As for the degree of control which the League intended to exert over its 

12Cromwell Riches, MajorUy Rule in International Organization (Baltimore: Johns 
Hopkins Press, 1940), pp. 236-244. 

13 Egon F. Ranshofen-Wertheimer, The International Secretariat (Washington: Car¬ 
negie Endowment for International Peace, 1945), p. 161. 
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technical organs, it is interesting to note the following principles set forth 
in resolutions passed by the League Council in May 1920 and by the As¬ 
sembly in December 1920; 

1, The interior working of the various organizations should be inde¬ 
pendent. 

2. Their relation with the Members of the League should be under con¬ 
trol. Before any communication of . . . proposals ... is made to the Members 
. . . tlie Council of the League must be immediately informed in order that 
they may be able to exercise their power of control if necessary. . . . The 
Assembly . . . should be informed of all questions dealt with in intervals be¬ 
tween its meetings by the Council in the exercise of its power of control 
dcHiied above. 

Legally the Council and Assembly were empowered to block, by a unani¬ 
mous vote of disapproval, any communication to Member governments. In 
actual iJractice, however, the Assembly and Council granted far more 
freedom to the technical organs than this rigid language suggests. 

The direction of this intricate machinery was assumed at first to be more 
the function of the Council than the A.ssembly because: (1) it was felt 
that the great powers should control such controversial and important ac¬ 
tivities in order to make them realistic and effective; (2) the Council could 
give more continuous supervision than the Assembly; and (3) the Council 
was conceived by many as the Assembly’s executive arm. Practice, how¬ 
ever, tended to place the reins more in the hands of the Assembly than 
originally planned because: (1) the middle and small powers insisted that 
Assembly guidance was more democratic than control by the Council; 
(2) the Assembly proved more vigorous and constructive than had been 
expected; and (3) the Assembly, working through its Second and Fifth 
Committees, had more time to devote to economic and social matters than 
the Council which was small in size and hard-pressed during most of its 
existence by a rash of political disputes. 

As experience accumulated, however, there was evidence that even the 
Assembly was not an altogether satisfactory overseer. It, too, was har¬ 
assed by political issues, especially in the black thirties. Many individuals 
who sat on the Second and Fifth Committees were not competent to 
grapple with the technical Gordian knots thrust before them, and the 
pressure of business frequently forced them to skim over such tangles 
rather superficially. These factors, plus the increasing difficulty of exj- 
ordinating the fast-expanding economic and social apparatus and the desir¬ 
ability of facilitating the collaboration of such important non-League 
members as Germany, Japan, Italy and the United States, led to the 
League Council’s creation of the Bruce Committee in May 1939 to study 
these problems. The Committee was named for its chairman, Mr. S. M. 
Bruce, Austrahan High Commissioner in London. The essence of that Com¬ 
mittee’s report, issued in August 1939, was that a new Central Committee 
Official Journal Sup., Jan. 1921, pp. 12-13. 
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for Economic and Social Questions should be created to assume, under the 
general guidance of the Assembly, the major burden of supervising the 
functional bodies.This Committee was to con.sist of twenty-four govern¬ 
mental representatives and not more than eight other members to be 
selected by the governmental representatives “on the grounds of their 
special competence and autliority.” This plan was approved by the Assem¬ 
bly in December 1939, and an Organizing Committee of ten governmental 
representatives was chosen as the core of the new body. Unfortunately 
the flames of war, which were already isolating Gt'ueva, pre\ented any 
further action along these lines. Nevertheless, a seed had been sown which 
was to grow evenhially into the United Nations Economic and Social 
Council. 


Economic and Financial Organs 

The only specific economic mandate of the Covtmant was Article 23(e), 
which provided that “The Members of the League will make j)rovision to 
secure and maintain . . . e( 2 uitable treatment for the commerce of all Mem¬ 
bers of the League. ...” This was all that was left of the third of Wilson’s 
fourteen points of January 1918, which had called for the “removal, so far 
as possible, of all economic barriers and the establi.shment of an equality 
of trade conditions among all the nations consenting to the peace. ...” 
The reference to the removal of economic barriers was abandoned as obvi¬ 
ously too bitter a dose for the protectionists in both Euroi)e and America. 
The objective of “equality of trade conditions” was retained but softened 
to “equitable treatment.” When permanent organizational machinery to 
deal with economic and financial matters was proposed at the Peace Con¬ 
ference by the British, French and Italians, however, no siqiport was forth¬ 
coming from the United States, and the plan failc'd of adoption. Although 
machinery similar to that proposed was created later, it was not established 
as expeditiously as it probably would have been had the Covenant explicitly 
provided for it. 

Other interesting and prophetic ideas that were buried at the Peace Con¬ 
ference included: (1) Italian and Belgian plans to facilitate access to basic 
raw materials, a problem to be cited later by Adolf Hitler as justification 
for upsetting the Versailles apple cart; (2) a Belgian suggestion for an 
agricultural committee to improve and coordinate production in all coun¬ 
tries; and (3) a French plan for protecting the property of foreigners, an 
issue which has long hampered the development of underdeveloped areas. 

Economic and Financial Organization 

The real initiators of the League’s economic and financial machinery 
were the postwar famine and inflation. As a first step toward positive action, 

“The Development of International Cooperation in Economic and Social Affairs,” 
Special Supplement to the Monthly Summary of the League of Nations (Geneva: 
August 1939). 
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league economic and social organization 

Secretary-General Eric Drummond established an econOUllC SectiOO of the 
Secretariat in the summer of 1919. Largely as a result of the sections 
studies, the l.eague Council called a Financial Conference which met in 
Brussels in the lall of 1920 and recommended, among other things, the 
establishment of an economic and financial organization to continue the 
work of the Conference. 

In Octobc^r 1920, therefore, the League Council approved a plan for a 
Provisional Economic and Financial Committee consisting of two sections 
which soon acquired sex^arate identities as the Economic and Financial 
Committees. These bodies formed the core of the Economic and Financial 
Organization which, in the last years of the League’s life, also included a 
Fiscal Committee, a Committee of Statistical Experts, a Coordination Com¬ 
mittee and supporting sections of the Secretariat. 

Conferences, For most purposes, the League Assembly, especially its 
Second Committee, servc'd as tlie guiding conference of the Economic and 
Financial Organization. Special conferences were also called to deal with 
specific issues. The first of these* was the Brussels Financial Conference of 
1920. Other major ones were the Genieva Worlel Economic Conference, 
1927, and the London International Monetary and Economic Conference, 
1933. 


Economic and Financial Committees. The Coordination Committee was 
established by the League Ce)imcil in May 1938 to pre)vide more ceintinu- 
e)iis supervision and coordination of the Econe)mic and Financial Organiza¬ 
tion’s we)rk than could be provided by either the Council, Assembly or 
occasional conferences. It consisted of a chairman appointed by the Coun¬ 
cil; the Council rapporteurs on economic and financial (jnestions; repre- 
sentativ(\s of the Economic, Financial, Fiscal and Statistical Committees; 
and a representative of the Communications and Transit Organization. 

The strength of the Economic Committee lay in the fact that it brought 
together three or four times a year, for sessions of about a week, an inter¬ 
national group of experts who knirned to work as a team and whose far- 
ranging studies focused the light of world opinion on the major economic 
problems of the day. The fact that most of these experts also held impor¬ 
tant posts in their resj)c‘ctive governments meant that their recommenda¬ 
tions had considerable practical influence. On the other hand, in later 
years there was some feeling that the Committee was weighted too heavily 
on the political side and should have more direct contact with the people 
who would eventually determine the success or failure of its recommenda¬ 
tions— business, labor and consumers. Furthermore, so vast was the 
mandate of the group that there was no single professional body of knowl¬ 
edge that integrated their thinking and gave them uniform standards of 
value as was the case, for example, with those who composed the Health 
Organization. Nor was there as much continuity of membership in the Eco¬ 
nomic Committee as there was in some other bodies. 

The Financial Committee won a reputation for being somewhat more 



168 LEAGUE AND UNITED NATIONS — STRUCTURE AND AUTHORITY 

effective than the Economic Committee largely because of its less cosmic 
sphere of activity, its members’ common professional banking background, 

its fc'uc/c'iicv to Jia\’o more oiitslaiicliiig personnel iinil its greater cc^ntimiity 

of membership.’'’ Perhaps the most important accoinph'shment that con¬ 
tributed to this reputation was its surprising success, early in the League’s 
existence, in securing desperately needed loans for Austria, Hungary and 
certain other destitute nations. On the other hand, the resources and 
authority of the Committee wc're hopelessly inadequate to deal with the 
avalanche of financial woes which descended upon the world with the ad¬ 
vent of the depression in the early thirties. 

Other Committees. In 1927, the League Assembly, on the advice of the 
World Economic Conference of that year, decided to establish a Consulta¬ 
tive Committee as a more representative version of the Economic Commit¬ 
tee. It was not to replace the latter, but to cornplemtmt it by airing its 
work before a group composed of representatives of industry, commerce, 
agriculture, cooperatii'cs, and labor. With its fifty-six members, however, 
this body was both too large to be manageable and too small to be suf¬ 
ficiently representative of all interested parties.'^ 

After a succession of ad hoc statistical committees, a permanent Com¬ 
mittee of Statistical Experts was authorized by an international statistical 
convention adopted in 1928. This body did not affect men’s lives very 
directly and was considered neither very controversial nor very impor¬ 
tant.’® The League Council, in December 1928, also established a perma¬ 
nent Fiscal Committee of twelve prominent tax experts to help achieve 
the coordination of separate national tax systems — e.g., to prevent over¬ 
lapping taxation as well as tax evasion. 

When the tragic events of the thirties began to close in on Geneva, the 
League made a few desperate attempts to deal with the fundamental 
causes of depression and its twin brother, war. In 1938, the Council ap¬ 
pointed a Special Delegation of the Financial and Economic Committees 
for the Study of Economic Depressions composed of certain members of 
those two bodies under the chairmanship of Sir Frederick Phillips of the 
British Treasury. This able body continued its work through the war and 
produced certain studies that have been widely influential among both 
scholars and statesmen.’® A similar body, the Committee of Experts for 
the Study of Demographic Problems, was organized by the League Coun¬ 
cil in January 1939, to suggest how best to ease the pressing tide of Euro¬ 
pean population which was no longer being absorbed by the railroads and 
factories of the United States nor by any other nation. After the outbreak 
of the war, this group’s studies were continued by the Office of Population 
Research of Princeton University. 

Greave.s, op. cit., pp. 64-84. ’’’ Ibid., pp. 47-49. 

Martin Hill, The Economic and Financial Organization of the League of Nations 
(Washington: Carnegie Endowment for International Peace, 1946), pp. 96-98. 
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Secretariat. The small Ecoiiomic and Financial Section of the Secre¬ 
tariat, created by Secretary-General Drummond in the summei ot 1919, Nvas 
soon placed under the direction of Sir ArthviT Salter, who had played sneh 
an important role as chairman of the Allied Maritime Transport Executive. 
When Sir Arthur left the Secretariat in 1931, the single section was split 
into two bodies: (1) the Financial Section and Economic Intelligence 
Service and (2) the Economic Relations Section. The peak of this activity 
came in 1938 when the i^crsonriel of both sections numbered seventy. Then, 
in 1939, the two sections were reunited as Department II (Economic, 
Financial, and Transit Dex')artmcnt). Finally, in 1940, most of this Depart¬ 
ment was moved to the Institute for Advanced Study in Princeton, New 
Jersey. 


Communications and Transit Bodies 

The Britisli Foreign Oifiec, Cecil, and Smuts proxiosals had all mentioned 
both communications and tvansi;>ort as suitable matters for League action. 
While a provision for commissions to deal with such subjects was included 
in the Cecil-Miller Draft, it failed to aj^xx'ar in the later Hurst-Miller ver¬ 
sion. The vague principle of “fn'cdom of transit” was generally cham¬ 
pioned at the Peace Conference by all of the great powers, but they failed 
to agree on the details of any plan to make transit significantly freer. 
Nonetheless, the British suiiidied the following text of Article 23(e) of the 
Covenant, supplemented by Colonel House's addition of freedom of com¬ 
munications : 

Subject to and in accordance with the provisions of international conventions 
existing or lu'rcafter to be agreed ui)on, the Members of the League . . . will 
make r>rovision to secure and maintain freedom of communications and 
transit. 

In addition to the Covenant, other sections of the Versailles Treaty 
assigned the League more specific resxionsibilities. Part XI stij)ulated condi¬ 
tions according to which tlu' conquered countries should treat Allied and 
Associated aircraft. Part XII set forth certain provisions regarding “ports, 
waterways, and railways” including the following; 

1. that Germany should allow free transit on international routes through 
her territories including all or part of the Elbe, Oder, Nicmen, Danube, 
Rhine and Moselle Rivers to be adininislcrt'd by international commissions; 

2. that the Allic^d and Associated Powers should formulate a General Con¬ 
vention on international waterways to be approved by the League; 

3. that all signatories of the Peace Treaties should comply with existing 
Berne conventions on international railway transx)ortation until a new con¬ 
vention replaced them; 

4. that Germany should also make certain other railway concessions to the 
victorious powers; 
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5. that the League should settle disputes arising out of these provisions, 
might recommend their revision, and might itself actually revise certain 
specified articles fi\‘e years after the Peace Treaties came into force. 

Communications and Transit Organization 

In February 1920, the League Council assinnecl direction of a nineteen- 
state coinniittee of inquiry on transit i)roblenis which had bec'n form(?d in- 
dei^endently the previous August at the invitation of the French Govern¬ 
ment. The following month this Provisional Committee on Communications 
and Transit proposed the calling of the Barcelona Conference on Com¬ 
munications and Transit, which met from March to April 1921, and the 
establishment of a permanent Committee. This pioneering luoposal also 
included an important statement of principle which was to have great in¬ 
fluence upon all of the technical organizations: 

The members of the Committee vv^ould be considcrc'd not as representing 
Members of the League by whom they were nominated, but as acting in the 
name of the Members of the League of Nations regarded collectiv-ely.-^* 

In June 1921, the League Council adopt'd the constitution of th(' Com¬ 
munications and Transit Organization which had been formulatcTl at the 
Barcelona Conference. As the first League “technical organi/atioir to be 
established, it provided the basic pattern for those that follovvc'd. It con¬ 
sisted of periodic General Conferences, an Advisory and Technical Com¬ 
mittee for Communications and Iransit, and thc^ Communications and 
Transit Section of the Secretariat. Its scope vvns severely limited, howevcT, 
by the fact that the responsibility for many important communications and 
transit fields had already been assigned to otlu'r bodies sucli as the Uni¬ 
versal Postal Union, the International Telegraphic and International Radio 
Telegraphic Unions, the International Commission for Aerial Navigation, 
the Berne Central Office for Transport by Kail and v^arious river commis¬ 
sions. The organization tended to concentrate, therc^fore, on the gaps that 
were left, chic'fly water and road transport. As certain i^olitical and budget¬ 
ary pressures developed, the Organization felt also that it was unduly 
restricted by the Assembly and Council and began to envy the Interna¬ 
tional Labor Organization’s relative independence.-^ 

Conferences. The General Conferences were to be convoked by the 
League Council at least once every four years to examine the work of the 
Committee, accept or reject recommendations including draft conventions 
and revise the Organization’s constitution whenever necessary. During the 
twenties, these Conferences, together with the International Labor Organ¬ 
ization Conferences, were the most vigorous among the technical bodies 
and were an important supplement to the work of the Communications 
and Transport Committee. In the thirties, however, the General Confer- 

Greaves, op. cit., p. 145. 

21 Jan Hostie, “Communications and Transit,” World Organization (Washington: 
American Council on Public Affairs, 1942), pp. 158-172. 
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etices were supplemented \jy the League Assembly which was ill-equipped 
to supervise the Organization’s work. 

The Committee for Communications and Transit. The Committee for 
Communications and Transport was able to mobilize a remarkable group 
of experts — engineers, ehitjfs of national transport departments, directors 
of railways and port authorities — who, with very limited resources and 
authority, tried diligently to develop and coordinate the world’s transport 
and communications systems. It is also interesting to note that the Organ¬ 
ization’s eonstitution explicitly provided that, unlike most other IjCague 
technical committees, those states permanently represented on the League 
Council were “entitled as of right” to send members to the C^ommittee. 
Other members were to be designated by the Assembly (before 1938, by 
tlie G(‘neral Conference) according to geographic representation and in¬ 
terest in communications. 

Secretariat. One of the first Secretariat units to be organized, the Com¬ 
munications and Transit Section, which numbered no more than fifteen 
officials, served the General Conferences as well as the Committee and its 
various sub-bodies. Seriously overworked, starved for funds and frequently 
diverted to other tasks, this Section never proved a very strong arm for the 
Communications and Transit Organization. 

Related Organizations 

Tlu! Paris Pt^ace Conference Aeronautical Commission formulated an 
Air Convention, separate from the Peace Treaties, which was signed in 
October 1919. That Convention not only contained various substantive 
agreements on aviation matters but also provided for a permanent Inter¬ 
national Commission for Air Navigation to help implement and develop 
the terms of the Convention. The Commission, which met at least once a 
year, had the exceptional authority to adopt, by special majority vote, 
amendments to the technical annexes of the Paris Convention which then 
became binding upon all Commission members. While the Commission 
was legally placed under the League’s “direction,” the relationship in actual 
practice was little more than one of friendly cooperation. 

The intensive devi^lopment of radio during World War I convinced many 
leaders in this field that the time had come for a union of two older organ¬ 
izations — the International Telegraphic Union, founded in 1865, and the 
International Radio Telegraphic Union, founded in 1906. Because of many 
national differences, however, esiiecially between the United States and 
France as to which of them should play host to the unification conference, 
the two bodies were not mated until 1932 at Madrid. The result was the 
International Telecommunication Union with authority over telegraphy, 
telephony and radio. The Union was composed of four types of bodies; 

1. The Conference of plenipotentiaries was to meet only to consider revi¬ 
sion of the basic convention and, after 1932, did not convene again dining 
the interwar period. 
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2. Three “administrative conferences,” of governmental delegates, dealing 
vi'ith t<*1(*^niphy, te'lophony and radio respectively, were to he the supreme 
authorities in their special spheres and were authorized, like the Commission 
for Air Navigation, to revise the technical regulations adopted as part of the 
1932 Madrid Convention. These met only once after 1932, in 1938 at Cairo. 

3. Three “consultative committees,” composed of public and private ex¬ 
perts, were authorized to exchange inlormation and formulate recommenda¬ 
tions in the same three spt'cialized fields. 

4. The Bureau, inherited from the two older organizations, was the 
Union s permanent secretariat. 

In general, the International Telecommunication Union was a substantial 
improvement over its two parent organizations. As time went on, however, 
there developed a need for some combination of the qualities of the admin¬ 
istrative conferences and the consultative committees. Th(? conferences 
tended to be too unwieldy and too infrequent. The committees were larger 
and more frequent but lacked the autliority to revise the technical regu¬ 
lations. 

The chief intcniational organization concerned with the postal service 
remained the Universal Postal Union, established in 1874, which is dis¬ 
cussed in Chapter 9, 


International Labor Organization 

Labor won a great deal for itself in the Treaty of Versailles largely be¬ 
cause many of its more far-sighted leaders began working long before the 
end of the war to build an international organization that would promote 
the welfare of organized labor. Congresses were held, resolutions passed, 
petitions circulated and politicians buttonholed. Added to these efforts 
was the persuasion of certain threatening events — the revolution in Rus¬ 
sia and ominous rumblings in other areas, particularly Germany and South¬ 
eastern Europe, that could be heard only too clearly at the Peace Confer¬ 
ence in Paris. One of the Conference’s first acts, therefore, was to set up 
a Commission on International Labor Legislation under the chairmanship 
of the prophet of American Labor, Samuel Gompers, to 

inquire into the conditions of employment from the international aspect and 
to recommend the form of a permanent agency to continue such inquiry and 
consideration in cooperation with and under the direction of the League of 
Nations.22 

The initiative in planning this labor organization was assumed from the 
beginning by the British, whose draft was accepted as the basis for discus¬ 
sion. This plan set forth the revolutionary principle of having each state 
send to the future labor organization one delegate representing the gov- 

22 Adopted Jan. 25. Preliminary Peace Conference Protocol, No. 2 (American Com¬ 
mission to Negotiate Peace), Annex 4. 
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George Barries, father of the British plan, and Emile Vandervelde, of Bel¬ 
gium, carried the day by arguing that governments must have half the 
votes as long as the organization's recommendations could not be imple¬ 
mented without governmental approval. It was also decided that both 
labor and business must be included in each state's dch^gation before either 
representative would be allows, d to vole. The member states were to be 
giiidt'd in selecting the iiongovc'rnmeiital delegates by thc'ir “most repre¬ 
sentative" organizations of employers and workers. The International 
Labor Organization was to be composed of the familiar three principal 
elements: 


1. a Conference, in which all the member states were to be represented, 
wliieli would meet at least onc() a year; 

2. a Coverning Body composed of thirty-two persons, eight selected by 
the govcrnmeiils “of chief industrial importance*' as determined by the League 
Council; eight, by the delegates of the other governments re^prt'sented in the 
Lal^or Conference; eiglit, by all the employer delegates; and eight, by all the 
labor delegates; and 

3. a Labor Office, to serve as the Organization’s secretariat. 

Jouhaiix caused considerable consternation late in the proceedings by 
demanding that the organization be endowed with full legislative author¬ 
ity to bind member govcMiiments. The British position was that conven¬ 
tions passed by a two-thirds majority should become binding unless rejected 
by m('inber states within a year. Both positions were too strong for Amer¬ 
ican tast(\s, however, and Mr. Goinpers, supported by Vandervelde, finally 
convinced the Commission that it should do no more than oblige members 
to submit, witliin twcl\ e to eightc*en months, all recommendations and draft 
conventions approved by a two-thirds vote to “the [national] authority or 
authorities within whose competence the matter lies. ...” And, as a 
special concession to the United States, where most labor matters were 
normally handled by the states rather than the federal government, it was 
decided that a “federal state" might treat a “convention" as a mere “recom¬ 
mendation." Nevertheless, allowing a two-thirds majority to determine a 
conference decision was in itself nwolutionary since diplomatic conferences 
up to that time had usually required unanimity on matters of substance 
and the League itself was going to continue the practice. 

Sanctums and Other Attributes. There was also great hope at the Peace 
Conference that the Organization could be armc'd with effective sanctions. 
And it is perhaps remarkable that the Conference was able to agree on 
provisions that not only recpiired annual national reports on compliance 
but also authorized various degrees of pressure against offending states. 
“Representations” by employer or worker associations and “complaints'” 
by member states could be followed up by “ct)mmissions of inquiry," ap- 
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pointed by the League Secretary-General, which were autliorized to make 
appropriate recommendations including “economic measures” to be taken 
against the deiaulting member. If such a state did not accept the. report, 
a final decision could be xnadt* by the Permanent Court of International 
Justice. If the culprit still remained obdurate, members could then resort 
to the recommended “measures.” In .spite of this formidable armory of 
weapons, however, the Organization in actual practice never went beyond 
the sanction of publicity. 

Other provisions in the Peace Treaty di'alt with the Organization’s in¬ 
ternal administration. Its inemberslnp was to be identical with that of the 
League, but a few non-League members such as Germany and the United 
States were subsequently welcomed to the fold. It was this infusion of 
major non-Lcague members, in fact, which during the thirties made the 
ILO seem a more vital forum than the League itself. The Organization’s 
e.xiJcnses were to be providt'd by the League in ac'c'ordancc with a budget 
to be submitted annually to thi' League Assc'inbly. Amendments to the ILO 
constitution could be made by a two-thirds majority of the Conference 
w’hen ratified by the states whose representatir es composed the League 
Council and by three-fourths of the League’s Members. 

Finally, towards the end of the Paris negotiations, it v\'as decided, largely 
on the insistence of the French and Italians, to include in the peace treaty 
a “charter” of labor principles as a preamble to the ILO Constitution which 
became Part XIII of the Peace Treaty. These principles iiK-luded “the right 
of association, ... a wage adequate to maintain a reasonable standard of 
life, ... an eight-hour’s day or forty-eight-hours’ week, . . . [and] the aboli¬ 
tion of cliild labor. ...” 

Links with the League. As for the relationship between the ILO and the 
League, the intention of the Commission on International Labor Legisla¬ 
tion was that the Organization should be established quite separately under 
an independent convention. But the Peace Conference decided that the 
labor provisions should be included in the Treaty of Peace. This tug-of-war 
between independence and integration continued over the yc;ar.s and tended 
to make the relationship somewhat vague and flexible. 

On the one hand, the ILO was bound to the League by its overlapping 
membership, its dependence on League funds, the Ltsague Council’s author¬ 
ity to decide which were the states of “chief industrial importance” to sit 
on the Governing Body, tlie Secretary-General’s participation in the ap¬ 
pointment of commissions of inquiry and the statement in Article 392 of 
the Treaty of Peace that the “International Labor Office shall be estab¬ 
lished at the seat of the League of Nations as a part of the organization of 
the League.” On the other hand, the Organization’s independence was 
reinforced by the crusading zeal of the first Director, Albert Thomas, a 
volatile French socialist whose background was that of a journalist and 
politician rather than civil servant. Furthermore, the ILO began to func¬ 
tion before the League was organized. Its constitution was not included 
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but not the League. Ihe trend during tbe interwAr yt.-aTS was nway irom a 
legal integration under the Peace Treaty to one of voluntary cooperation 
through a constant exchange of information and recommendations. 

In addition to tlu* provisions which were approv(?d by the Peace Confer¬ 
ence' in April I9J9, a companion passage was inserted in tlie.* League Cove¬ 
nant as Article 2.3(a): 


. . . tlic McnihiTS of tJie League . . . will endeavor to secMire and maintain 
fair anel hiiiiiane e'onditions of labor for men, womc'n, and children, both in 
their own coniitric's and in all e:ountrie\s to whie*h thenr commercial and iii- 
diislrial relations extend, and for that purpose will cstablisli anel maintain the 
nccc'ssary international organizations. 


International Labor Conferences 

The ILO Conference repre'sented a marriage of the “te'chnical” and 
“diplomatic” confere'nces which had beem helel separate'ly under the aus- 
pice\s of the International Association for Labor Legislatiem bc'fore World 
War I. As the' ILO Conferc'nce began to develop, the common views of 
the three int('re\sts represented — gove^rnment, labor and employer — leel 
the'in to organize themselves into three “groups,” as the'y were called, that 
e'lected officers, held regular meetings and formulated common policies. 
This division within the Conference was rnarkc'dly different from the 
League Assembly, with its tendency to divide into blocs of states, and made 
the Conference more like a true legislature since the interests of popular 
groups w('re represented diri'ctly rather than solely through their states. 
The governrnenlal “group” tended to be less nnific'd in organization and 
policy than cither of the' other two, although a majority of states tended to 
side with labor more than industry, partly because the governmental dele¬ 
gates were normally chosen from labor ministry staffs. 

After its first meeting in October 1919, the Conference, until 1940, con¬ 
vened every year, usually in the late spring or early summer, which was 
far more frequently than any other technical conference mc't. Each ses¬ 
sion’s policy discussions were set in motion by the Director’s report, a tra¬ 
dition begun by Albt'rt Thomas, who took full ad\’antage of the occasion 
to bring to bear the leadership of the International Labor Office. The real 
business of the Conference was the consideration of draft recommenda¬ 
tions and conventions which were the end products of a most thorough 
and painstaking procedure evolved after much criticism and experimenta¬ 
tion during the years 1922 to 1928. (1) On a subject i)laced on the agtmda 
for action the International Labor Office prepared reports on existing law 
and practice together with draft proposals. (2) Aiter considering these, 
the Conference would adopt “conclusions.” (3) The Office then used these 
as the basis for a questionnaire which was submitted to the member gov¬ 
ernments. (4) According to the answers received, the Office would prepare 
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new proposals based on “an average point of view” and send these witli the 
government replies to the member states. (5) The next year s Conference 
would consider that information and pass final judgment on the r(;coin- 
mendations and conventions. Decisions in committee were? made by simple 
majority, but ultimate approval of recommendations and draft conventions 
required a two-thirds majority, a procedure that foreshadowed the prac¬ 
tice of the United Nations General A-ssemhly. 

The Governing Body 

The Governing Body contained the leading figures of the Organization 
and was endowed w'ith important executive functions. In contrast to the 
League Council’s relationship to the Assembly, the Governing Body’s rela¬ 
tionship to the Conference was much more like that of a cabinet to a par¬ 
liament. It was stronger than most of the League’s technical committees. 
Unlike them, it could control the Conference’s agenda, it could appoint the 
director of its secretariat, it had extensive enforcement authority, and it 
had a stronger link with the peoples of the world because it included in its 
membership direct representatives of labor and employers as well as gov¬ 
ernments. 

In the formulation of policy, the Governing Body was buffeted by strong 
and conflicting winds. The labor group usually took the left position. The 
employer delegates normally reacted in exactly the opposite direction. And 
the Director and governmental group tended to try to find a “center” 
position. Under these pressures, perhaps the Governing Body’s greatest 
achievement was not that it promoted this or that program but that it 
achieved any agreement at all. 

International Labor Office 

The International Labor Office was a direct descendant of the Interna¬ 
tional Labor OflBce which had been established at Basel, Switzerland, in 1901 
to serve as the permanent bureau of the International Association for Labor 
Legislation. Provision was made for such a secretariat in the early British 
plans, and it was approved at Paris without significant disagreement. 

The Director of the Office, who was appointed by the Governing Body, 
was usually a stronger figure than the League Secretary-General. 'This is 
to be explained not so much by his constitutional authority as by the tra¬ 
ditions established by M. Thomas. He exerted the Office’s influence in two 
principal ways: first, by insisting that it have its own point of view on every 
issue and, second, by using that view as an instrument for conciliating the 
opposing policies of the three groups represented in the Organization. 

Thomas was little in evidence at the Conference until the conflict arose and 
then he was in the middle, negotiating between the customary belligerents, 
the employers and the workers, and pointing out one compromise after 
another until one was found which united the Conference.^® 

23 Francis G. Wilson, Labor in the League System (Stanford: Stanford University 
Press, 1934), p. 111. 
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The Size of Ae Office staff grey, to be much larger than originally antici¬ 
pated and arger than was agreeable to the employers' grip. It nul 
bored about our hundred as compared with seven hundred in the League 
Secretariat. Its organization was more centralized than that of the League, 
arge y ut o e tastes of M. Thomas, but administrative practices and 
sca\cs vicrc very shnWar. Lonshtuhonahy, the Office was entirely sep¬ 
arate irom the League Secretariat, except for its budget, altbou^i in prac¬ 
tice relations between the two were cooperative. In answer to the crit¬ 
icism sometimes made that the two secretariats should have been com¬ 
bined, for the good of policy as well as administration, the majority of in¬ 
formed observers have said that more was accomplished for the world’s 
workers precisely because the Office was somewhat protected from the 
“political” pressures of the League and its Secretariat.In fact, however, 
the atmosphere of the Office was little less “political” than that of the 
League. The crucial factor in favor of a separate existence was that the 
activities of the Office could thereby be developed more vigorously and 
freely with greater world-wide attention. When war came, the Office 
moved to McGill University in Montreal, Canada, and activities had to be 
curtailed. 


Conclusions 

Organizations are mirrors of the environments in which they operate. 
The peculiar characteristics of the ILO reflected certain fundamental as¬ 
sumptions which were common in 1919 about relations among workers, 
emifloyers and governments, and, by its very existence and work, the ILO 
tended to reinforce those assumptions: (1) that workers and employers 
should be equally concerned with the formulation of labor regulations; 
(2) that neither side should be allowed to dominate the other; (3) that 
the government should act as the principal mediator but not the sole 
authority; and (4) that, with private employers as well as workers repre¬ 
sented, the basic economic system was expected to be some form of cap¬ 
italism. During the interwar period, however, one or more of these as¬ 
sumptions were attacked by extreme individualists, capitalists, com¬ 
munists, fascists and even socialists. While these views gave rise to various 
proposals for recasting the ILO, no basic alterations were adopted. 


Health Organs 

Disease is no respecter of national boundaries. It had been subject to 
some degree of international control since 1851, and a permanent Interna¬ 
tional Office of Public Health had existed in Paris since 1907. Hence, there 
was little doubt at the Paris Peace Conference that the League should also 
be concerned with health matters. While the British proposals mentioned 

Harold Butler, The Lost Peace (New York: Harcourt, Brace, 1941), p. 54. 
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health as a matter appropriate for League action, no specific mention of it 
was inserted in the Covenant until late in the Conference. 

The initiative was then taken by the Red Cross Society which asked 
that the Covenant endorse its work.-'" The British, however, did not want 
to Telinqnisb to a private organization tunctions which tiiey ie\t heionged 
to governments. Thus they proposed the text of Article 23(f) in order to 
assure the world that international health would not be neglected by the 
League. 

. . . the Members of the League will eiidca\'or to takt^ steps in inuttcrs of 
international concefii for the prevention and control of disease. 

Article 25 was also added to satisfy the Red Cross: 

The Members of the League agree to encourage and promote the establish¬ 
ment and cooperation of duly authorized \oluntary national Red Cross organ¬ 
izations having as purposes the iniproverntait of healtli, the prevention of 
disease and the mitigation of suffering throughout the world. 

The British were also anxious to continue the pre-World War I regulations 
of opium traffic and suggested the text which was accepted as Article 
23(c): 

The Members of the League . . . will entiust the League with the general 
supervision over the . . . traffic in opium and other dangerous drugs. 

Health Organization 

In February 1920 the League Council asked an international committee 
to draft plans for a permanent League health organization which would 
absorb the old International Office of Public Health in Paris, a proposal 
that had already been approved by the executi\ e Committee of that Office. 
After such a plan had been prepared and apx^roved by the League Coun¬ 
cil and Assembly, the United States, which was a member of the Paris 
OflBce, refused to consent to the merger. The Lc'ague Council then decided, 
in June 1921, to create its own Health Committee without the Paris Office, 
and the two organizations remained separate throughout the entire inter¬ 
war period. 

Nevertheless, considerable coordination was achieved through an arrange¬ 
ment whereby the confercaice of the Paris Office, the so-called Permanent 
Committee, also acted as the conference (called the General Advisory 
Health Council) of the League's Health Organization, liy means of this 
organizational overlap and through a constant exchange of information, 
rather effective collaboration was achieved as early as 1923. Besides the 
League Health Council and Committee, there were two related units in the 
Secretariat: the Service of Epidemiological Intelligence and Health Statis¬ 
ts David Hunter Miller, The Drafting of the Covenant (New York: Putnam's, 1928), 
Vol. 1, p. 400. 
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tics, and the Health Section. In 1Q23 these ionr components were desig¬ 
nated the League Health Organization. 

iJic Genera] Advisory Health CouneiL This body was composed of one 
d('I(*galc fioin each of the s\g,\va.Vo\\es ot \Vo\ne Conve^TiWe^n \^en, 
which had cxcaled the hxtewvvvtvowvd Vvh\\c. Hvvc\^ a 

delegate iroin eacli lA'ague member that was not a signatory of the Rome 
Convention. It mot twice a year in Paris. Decisions were made by simple 
majority, and the* votes of the cl<'Iegat(\s were weighted according to t]i('ir 
governments' finuneiiil contributions to the Paris Office. 

Although most of the delegates were experts assigned from their national 
health administrations, they attend('d the conferenc(\s as representatiies of 
governments bound liy goieniniental instructions. The link between the 
General Ad\ isory Health (council and the League tlealth Committee meant 
not only that the latR'r’s work was clos(‘ly geared to the national public 
lu'alth deiiartrnents, but also that the Health Committee tended to be more 
indepeiukait of the League Council and Assembly than it might have been 
without the Council. 

The llealih Committee. The Health Committee, with woefully inade¬ 
quate Hnancial resources, achimx’d an admirable reputation for active and 
disinterested service. Its dozen mc'mbers, meeting two or three times a 
year, were for tlu' most part renownc'd leaders in their field. About two- 
thirds of thenn were high ollicials in their national health ministries; the 
other third were medical iirofessors. Two United States citizens partici¬ 
pated from 1923 on. The common professional training of these persons 
teruh’d to integrate the group in spite of the different nationalities repre- 
.senled. 

Health Section of the Seeretariat. This unit developed in response to the 
epidemics that were raging through Eastern Europe in 1919 and that fright¬ 
ened lh(^ West into positive action. Gradually the Health Section developed 
into one of the League’s most important technical units with a peak staff of 
forty-eight in 1933. Early in the twenties, the Service of Epidemiological 
Intelligence was created with Rockeft^ller Foundation funds to collect and 
dispense information on eindemics. These units were reduced to a mere 
skeleton force after the outbreak of war in 1939. 

League Anti-narcotic Bodies 

Against the background of a series of international efforts since 1909 to 
control the debilitating opium traffic, the 1920 League Assembly asked the 
Council to establish an Opium Committee to deal with the problem. The 
Assembly’s resolution also directed the Secretariat to promote national com¬ 
pliance with the Hague Convention of 1912, ratification of which had been 
made a condition of accepting the Treaty of Versailles. Although no con¬ 
ference was created to meet regularly on the drug question, special confer¬ 
ences were convoked in 1924, 1925, 1931 and 1936 to consider specific 
proposals submitted by the Opium Committee. 
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Advisory Committee on Traffic in Opium and Other Dangerous Drugs. 

The iuacliiig figures on the Committee were individuals, like Sir MaletAiii 
Delevingue (Great Britain) and Sir John Campbell (India), who were sin¬ 
cerely interested in fighting the drug trade. Unfortunately certain inter¬ 
ests, primarily British and Indian, which profited from the traffic were 
largely successful in blocking the Committee’s efforts in the early years. 
Outspoken criticism of this impasse led, in 1930, to a shift in the weight 
of representation from the drug-producing countries in favor of the victim¬ 
ized drug-consuming countries and other interested nations. While this 
reform broadened the Committee’s membership, it did not make its task 
much easier. The delegates, appointed as the representatives of govern¬ 
ments rather than as individual ex^ierts, tended to be strait-jacketed by 
national interests and were able to move no faster than the most cautious 
state. 

Permanent Central Opium Board. Created by a Convention of 1925, 
this body was established as a kind of weak policeman to try to enforce the 
provisions of the conventions of 1912 and 1925. Its specific functions were: 
to act as a clearing house for certain information (quarterly import and 
export statistics; annual estimates of imports and domestic consumption; an¬ 
nual statistics on raw material produced, manufactured drugs, and illicit 
seizures) and to ask governments embarrassing questions about excessive 
stocks or traffic in drugs. By a 1931 convention, the Board’s muscles were 
strengthened to allow it to institute embargoes against countries that ex¬ 
ceeded their import or export quotas. The eight independent experts who 
composed the Board were selected for terms of five years by the League 
Council; there was also a representative of the United States which was 
an important signatory of the 1925 convention. 

The Drug Supervisory Body. Established by the 1931 convention, this 
committee was authorized to establish narcotic manufacturing quotas on 
the basis of annual governmental estimates. The four-man Body was com¬ 
posed of one delegate apiece from the Opium Committee, the Permanent; 
Central Opium Board, the Health Committee and the Paris International 
Office of Public Health. 

Secretariat, Until 1930, the anti-narcotic work of the Secretariat was 
handled by the Social Questions Section. After that date, a separate Opium 
Section was formed which served both the Opium Committee and the 
Supervisory Body. Its personnel peak was seven officers in 1938. The Per¬ 
manent Central Opium Board had its own secretariat, established in 1929, 
which never included more than a Chief-of-Section and one or two statis¬ 
ticians. 
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Social Organs 

In order to strengthen the weak international efForts that had been made 
before World War I to protect women and children, the British suggested 
the text which became Article 23(c) of the Covenant: 

. . . The Members of the League . . . will entrust the League with the general 
supervision over the execution of agreements with regard to the traflBc in 
women and children. . . . 

Advisory Committee on Social Questions 

Following the recommendations of the Conference on White Slave Traffic 
held at Geneva in 1921, the League Council, the next year, established a 
nine-member advisory committee to deal with the traffic in women. In 1924, 
as the result of Assembly recommendations, the Council established another 
section of the Committee to concern itself with child welfare and called 
the two sections the Advisory Committee on the Traffic in Women and 
Child Welfare. Then, in 1936, these sections were combined as a single 
Advisory Committee on Social Questions. With the advent of World War 
II, the Committee’s work was brought to a virtual standstill. 

This Committee, unlike most other League technical bodies, was com¬ 
posed of individuals who served as governmental representatives, rather 
than individual experts, and was not a particularly successful body. The 
fundamental difficulty was that the welfare of women and children was 
not the major concern of governments, especially in the hectic thirties. 
When budget allocations were made, the money tended to go to other 
activities. 

Secretariat 

The Social Questions Section of the Secretariat, established in 1919, 
changed names frequently during tlie following years as it attempted to 
deal with health and the drug traffic as well as the tribulations of women 
and children. Finally, in 1930, the Section was freed of all responsibilities 
other than these latter problems. Still it continued to be the weakling of 
the Secretariat. 

Other Social Bodies 

A Committee of Experts for Assistance to Indigent Foreigners was cre¬ 
ated by the League Council in 1931 to try to mitigate the poverty of for¬ 
eigners, especially minors, who were suffering extraordinary hardships be¬ 
cause of the depression. In 1937, at the request of the Assembly, the League 
Council appointed an expert Committee for the Study of the Legal Status 
of Women to prepare for publication “a comprehensive study giving full 
information on the legal status enjoyed by women in the various countries 
of the world” as a preliminary effort towards improving the condition of 
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women. In 1932 a seven-nu^inber Advisory C'oininittce of Experts on 
Slavery was created by the League Council to study and make recommen¬ 
dations regarding that problem. 


Refugee Organs 

The Russian political upheaval in 1917 set in motion a tidal wave? of 
refug».-es that threatened to flood various neighboring states. Those coun¬ 
tries, together with private charitable organizations, such as the Red Cross, 
urged the League to assume some of the burden. The Council finally 
agreed, in September 1921, to appoint Dr. Fridtjof Nansen as the League 
High Commissioner to deal with the problem. Here* was onc' of those rare 
individuals, like Albert Thomas of the ILO, who tower above tlun'r fellow- 
men as great altruisis and inspire extraordinary achie\ements in the face 
of the most discouraging lethargy and outright sabotage. This bliu'-(^yed. 
thickly mustached Norwegian explorer and humanitarian so dominated the 
League’s refugee effort that, when he died in May 1930, the whoh' pro¬ 
gram almost stalled for lack of leader.ship. 

The High Commissioner was directly responsible to the League Council 
and was advised by both an int(Tgov(Tnmental commission of interested 
states and a cornmitteci of private organizations. Advice was identiful; it 
was money that was scarce. Nansen recei\’('d no salary and was granted 
only three assistants. The Red Cross furnished his fiedd repr(\s('ntaliv(\s 
until they wtTe replaced in laU*r years by the League's own men. 

In 1924, Albert Thomas and Nansen succeedc^d in eonx ineing the League 
Council, in spite of the unfriendly attitude of the ILO Co\erning Body, 
that the staff work of finding homes and employment for the Russian refu¬ 
gees should be assigned to the International Labor Office, which was then 
concerned with the larger j^roblem of finding jobs on an international basis 
for all excess laborers. The political and legal aspects of the refugee prob¬ 
lem were to remain with Nansen who was also to act as liaison between the 
League and the ILO. Unfortunately funds and national cooperation were 
never made available on the scale hoped for by Nansen and Thomas, and 
the resettlement problem was handed back to the Leagiu^ at the end of 
1929. Nansen’s death in May 1930 created a vacuum which was only 
partially filled by the Assembly’s creation of an “autonomous” Nansen In¬ 
ternational Office for Refugees which began to function in April 1931.'^® 

Two years later the rise of Hitler started new streams of persecuted 
people pouring into neighboring countries. To meet this emergency, the 
Netherlands initiated discussions in the Assembly which resulted in the cre- 

26 The Governing Body of the Oilicc was composed of a President nominated by the 
League Assembly, three representatives of Nansen's Intergovernmental Advisory Com¬ 
mission, two persons nominated by the League Secretary-General and tl)e ILO Director 
respectively, three representatives of the Consultative Committee of Private Organiza¬ 
tions, and two persons chosen by these members of the Governing Body to represent the 
important international relief organizations. 
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ation, in October 1933, of the High Commissioner for Refugees Coming 
from Germany.-^ In order to avoid a veto by the German Government, 
which was still a Member of the League, it was decided to make the new 
High Commissioner as remote as possible from the League. He was to 
report not to the League Council, which was to appoint him, hut to a sep¬ 
arate Governing Body consisting of twelve delegates from inter(\sted gov¬ 
ernments. He was also forced to set uj) his office in Lausanne so that he 
would not be seen too often in Genei^a, and liis financial needs were to be 
met entirely by the contributions of philanthropic organizations. It was 
not until January 1936, after Germany had made its inglorious exit from 
the League, that the League Council finally consented to iilacc the Com¬ 
missioner under its own wing. 

The termination of the Nansen Offices authority in 1938 in accordance 
with its original mandate forced the Assembly to crc'ate, at the end of that 
year, a new High Commissioner for Rc'fugees who was to assume the 
duties of not only the Nansen Office but also the High Commissioner 
for Refugees Coming from Germany. Because of the Soviet Union’s im¬ 
placable opposition to any aid for White Russians and because of the reluc¬ 
tance of other countries to assume any great financial burden at a time 
when they were suffering from both the depression and rearmament, the 
new High Commissioner was also made as indei)('ndent of the League as 
possible, and his duties were rigidly limih^d to political and legal functions 
to the exclusion of any direct economic relief. 

Inlelledual Cooperation 

That pc'ace depends on the state of men’s minds as well as their bodies 
is an insight that had found expression in several pre-World War I organ¬ 
izations such as the Union of international Associations, a league of inter¬ 
national nongovernmental bodies established in 1910 at Brussels. Against 
this background the British Foreign OlHce-CeciLSmuts proi)osals suggested 
that the League also concern itself with cultural cooperation. At the Paris 
Peace Conference, however, no specific sugge^stion was put forward until 
the Belgians proposed an International Commission on Intellectual Rela¬ 
tions to encourage the “development of moral, scientific and artistic inter¬ 
national relations and . . . the formation of an international outlook.” 
Because this proposal was made late in the Conference when the tendency 
was to discourage any further embroidery of the Covenant, it was with¬ 
drawn without discussion. 

Intellectual Cooperation Organization 

During the first and second sessions of the League Assembly, M. Henri 
La Fontaine, a Belgian pioneer in organizing international cultural collab- 

James G. McDonald, “Refugees,” Pioneers in World Order (New York: Columbia 
University Press, 1944), pp. 217-221. 

2® Miller, op. cit., Vol. 1, p. 350. 
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oration, and Gilbert Murray, distinguished British scholar and educator, 
wi-re Jarfiely' responsible for persuading the Assembly to authorize the 

Council to create a Committee on Intcllectiuil Cooperation. Since educa¬ 
tion, however, had long been jealously regarded by each state as its own 
private instrument for molding the minds of its citizens, it was finally de¬ 
cided not to mention education e.vplicitly. Nevertheless, it was generally 
assumed that that subject could be dealt witli within the Committee’s 
broad jurisdiction. 

In 1931 the Assembly recognized the various organs concerned with 
cultural cooperation as the Intellectual Cooperation Organization. These 
included: the InlernaJtioual C<nnmittec on Intellectual Cooperation, Interna¬ 
tional Institute of Intellectual Cooperation in Paris, International Educa¬ 
tional Cinematographic Institute in Rome, International Bureaus and In¬ 
tellectual Cooperation Section of the Secretariat, and National Committee 
of Intellectual Cooperation. 

Conferences. From the beginning, the Committee on Intellectual Co¬ 
operation realized that if it were to grow strong it would have to sink its 
roots deep in the intellectual soil of each nation. For that purpose it began 
in 1923 to promote the establishment of “national committees of intellec¬ 
tual cooperation,” first, to help with the immediate task of providing relief 
to intellectuals in Central and Eastern Europe and, later, to serve as con¬ 
necting links between forty-three different countries and the main Com¬ 
mittee on Intellectual Cooperation. Tln'se national bodies held interna¬ 
tional conferences in 1923, 1926, 1929 and 1937 which served somewhat 
the same purpose, though they were not composed of governmental repre¬ 
sentatives, as the conferences that supported other League technical organ¬ 
izations. There were also special meetings of various types of experts to 
deal with specific and limited problems, such as the conference on higher 
education at Paris in 1937. None of these conferences, however, had as 
close or permanent a relationship with the main Committee as, for example, 
the Labor Conference had with the ILO Governing Body. Thus it was 
suggested that the Committee make more frequent and more intensive use 
of the conferences of national committees, but nothing significant was ever 
done along those lines. 

Committee on Intellectual Cooperation. The major accomplishment of 
the Committee on Intellectual Cooperation was to draw together the in¬ 
tellectual strands of many professional fields in many nations which had 
never before been so thoroughly coordinated. The scope of the Commit¬ 
tee’s interests was so cosmic, however, that it was always a temptation to 
bite off more than it could chew. And the budgetary resources allotted for 
intellectual chewing were always discouragingly meager. Another diffi¬ 
culty was the absence of any single body of knowledge or standards of 
value such as tended to unify the Financial and Health Committees. Fur¬ 
thermore the giant personalities that sat on the Committee — Bergson, 
Einstein, Curie and Murray — were often too high in the clouds to grapple 
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effecttveAy with the mundane leahties of organization and administra¬ 
tion. 

International Institute of Intellectual Cooperation. Within the Erst few 
months of its existence, the Committee on InteiJcctual Cooperation decided 
that it would rather go out of business than struggle along on the starva¬ 
tion diet allotted to it in the League budget. Thus it made a desperate 
plea for external assistance which evoked an offer in 1924 from the French, 
who had just installed a new government eager to demonstrate its sup- 
]wrt of the Leagues. The proposal was to establi.sh a permanent secretariat 
for the Committc'e at Paris. Although the Assi'mbly was somewhat reluc¬ 
tant to see such a staff created under the auspices of a single nation and 
established outside of Genex a, Gilbert Murray reminded the League Mem¬ 
bers that they themselves had forced the move by not providing the neces¬ 
sary funds. 

The Assembly finally accepted the offer, and the International Institute 
of Intellectual Cooperation began to function in January 1926, in coopera¬ 
tion with the far sinalhT Intellectual Cooperation Section of the League 
Si'cretariat, as the iiermanent staff of tlie Committee on Intellectual Co- 
op(*ratioti. The Institute consisted of a Governing Body (merely the Com¬ 
mittee under the; chairmanship of its French member), a Committee of 
Directors nominated by the main Committee and including five of its mc'm- 
bers, a Director and staff. The Institute’s budget was donated by a few 
governments and was quite separate from the League’s finances. Together 
with the League Secretariat Section, it provided a full-time staff of about 
one hundred. 

Two similar institutes were later established, both by the Fascist Italian 
Government, to provide secretariats to deal with intellectual activities: the 
International Institute for the Unification of Private International Law, 
created in 1928, and the International Educational Cinematographic In¬ 
stitute created in 1929. 

If it had not been for France’s offer of the Institute, the program of the 
Committee on Intellectual Cooperation would have been decidedly anemic. 
Yet the domination of the Institute by French personnel under the direc¬ 
tion of a French cx-mini.ster of education and its physical separation from 
Geneva led critics to feel that it was too much under the thumb of France. 
It also suffered from a tendency to ride off in all directions at once. More 
careful thought about long-range objectives and a better system of pri¬ 
orities might have precluded much waste motion. Finally the Institute 
might well have unloaded many of its activities on already existing organ¬ 
izations rather than attempting to carry so much on its own shoulders. In 
spite of these shortcomings, however, the Institute made an invaluable 
contribution to the world’s welfare by trying to organize a true league 
of minds. 
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Organizing for Economic and Social 
Progress — The United Nations 


“Economic diseases are highly communicable. It follows, therefore, 
that the economic health of every country is a proper matter of con¬ 
cern to all its neighbors, near and distant. Onl>' through a dynamic 
and sovii\dly expanding world eeoia>n\y caiv the living standard of in¬ 
dividual nations be advanced to levels which will permit a full realiza¬ 
tion of our hopes for the future. . . .— Franklin D. Roosevelt ^ 


In tiny tikii’ical Haiti, the United Nations and affiliated specialized agen¬ 
cies are, as this volume goes to press, providing precious penicillin to fight 
syphilis, ti’aching the people of the miserable Marliial \'^alley to r(‘ad and 
write, and engaging in six other projects to help pull the poorest Haitians 
up to a little higher level of life. And Haiti is just one of approximately a 
hundred states and dependencies affected by such programs. The Haitian 
projects are merely a small part of a total of 723 types of programs most 
of which involve several different territories.^ Thus, from the modest seeds 
Iilanted before World War II, a forest of United Nations economic projects 
has spread across the earth. 

If the League's sad experience left no other dejiosit, it seems to have 
persuaded most of the Geneva veterans that the economic and social proj¬ 
ects were the Leagiu'^s most constructive and encouraging contribution to 
world peace. It is scarcely surprising, therefore, that one of the most strik¬ 
ing differences between the Covenant and the Charter is the way in which 
the latter brings the economic and social aspect out of the shadows into 
the spotlight. The Charter lavishes two whole chapters (IX and X), with 
a total of eighteen articles, on economic and social matters as compared 
with the single Article 23 in the Covenant. The goals of the United Nations 

^ Address to the Monetary and Financial Conference, Washington, D.C., June 29, 
1944. In Louise W. Holborn, ed., War and Peace Aims of the United Nations (Boston: 
World Peace Foundation, 1948), p. 288. 

“ See United Nations Catalogue of Economic and Social Projects, 1953, UN Do<\ 
E/2393. 
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system are far more expansive than under the League. Direction of the 
economic and social apparatus, moreover, has been transferred from the 
politically harassed League Council to a specialized Economic and Social 
Council, and more money and staflF have been provided to nurture these 
activities. 

There are other differences the eflFcct of which is not so clear. There 
is greater emphasis on organizational decentralization in the United Na¬ 
tions than in the League, notably in the multiplication of semi-independent 
specialized agtncics. And individuals arc appointed to the top-h'vel bodies 
as governmental representatives rather than as independent experts. Some 
believe these changes* strengthen the new system; othcTS think they weaken 
it. 

In spite of all these differences, however, the issues involved in creating 
and ojoerating the United Nations economic and social organization are 
still basically the same as in the League era. Theri' is the qiu\stion of who 
is to guide the program (great powers versus middle and small, the Assem¬ 
bly \'ersus ECOSOC, the United Nations versus the siiecialized agencies, 
regional versus universal bodies, etc.). There is the issue of what is to be 
done (economic, social and cultural). And there is the matter of how all 
this is to be done (research, negotiation, decision-making and implementa¬ 
tion). 


Plans for Peace 

History changes course only by slow degrees. In 1945, as in 1919, the 
victorious great powers (now the United States more than England) once 
again towered above the other states in xilanning the economic and social 
apparatus, though they were compelled to bow to some of the middle 
powers, esj)ccially Canada and Australia, on ciTtain issues. Once again 
the lessons of the prewar period guided the architects’ hands. And once 
again the desperate allied wartime struggle for survival provided fresh, 
but fleeting, inspiration for postwar collaboration. 

CHRONOLOGICAL PERSPECTIVE 

As early as August 1941 President Roosevelt and Prime Minister Church¬ 
ill devoted two of the Atlantic Declaration’s eight points to the first major 
statement on allied postwar economic and social objectives: 

Fourth, they will endeavour, with due respect for their existing obliga¬ 
tions, to further the enjoyment by all states, great or small, victor or van¬ 
quished, of access on equal terms, to the trade and to the raw materials of 
the w^orld which are needed for their economic prosperity. 

Fifth, they desire to bring about the fullest collaboration between all 
nations in the economic field, with the object of securing for all improved 
labour standards, economic advancement, and social security. 
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This opening salvo in the allied campaign to build a better postwar world 
was conveniently vague and hedged noticeably, at Churchiirs behest, 
"with due respect for their existing obligations” to protect the (]Ioinmon- 
wealth pr(?fer(Titial systcmi. It aiin(*d, nonetheless, at broader and more 
ambitious objectives than had President Wilson’s Fourteen Points and 
came far earlier in the struggles, in fact, four months before the United 
Stat(*s even ('ntennl the war. 

In the planning eflbrts that followed there was a tendency to build 
agencies designed to operate in a world that no longer existed. Few 
planners st'eriK'd to r(jalize that they were standing on the brink of far 
vaster dislocations than mankind had ever previously suffered. The funda¬ 
mental (economic problem at the end of the war was that the leading 
European nations, chiefly the United Kingdom and France, as well as a 
host of other states in Euroxie and Asia, had been impoverished by the 
conflict to an unprecedented degree and were unable to produce enough 
to m('et douK'stic ni'eds or pay for necessary imports. On the other hand, 
a few fortunate' countries, chiefly the United States, whose economics had 
not suffered direct wartime destruction, were producing and exporting 
more than they had before the conflict. How to prime the pumps of the 
devastatt^d nations was the immediate and tremendous task which the 
planners tended to iinclc'restimate. A final characteristic of the wartime 
bliu'prints is that the architects began by creating separate decentralized 
structures and only later linked them together by means of a loose arrange¬ 
ment for central coordination. 

First Steps, 1941-1943 

The month following the Atlantic Declaration, September 1941, the 
British initiated the creation of the Inter-Allied Committee on Postwar 
Reqiiin'ments which was particularly concerned with the reconstruction 
needs of European countri('s liberated from the Nazis. In February 1942 
tlu' United States signed the Lend-Lease Agreement with the British com¬ 
mitting the latter, who consented with considerable misgivings, to 

expansion ... of production, employment and the exchange and consump¬ 
tion of goods . . . , elimination of all forms of discriminatory treatment in 
international commerce, . . . reduction of tariffs and other trade barriers; 
and . . . attainment of all the economic objectives ... in the . . . [Atlantic] 
Declaration. . . . 

In terms of the poshvar situation that was to come, however, this declara¬ 
tion of faith in the religion of free trade, promoted by liberals in the 
United States State Department and other agencies, was a very dim candle 
in a very dark world. 

In October 1942, a British-sponsored Conference of Allied Ministers of 
Education began a series of meetings to plan the postwar rehabilitation 
and development of educational systems, the source from which UNESCO 
ultimately flowed. 
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The Brst major United Nations inoetinii on postwar problems with 
United States support was the Food and A^ric ultun* Conference 
met at Hot Springs, VirpnhL May to jiinc WFl anef established an Intevin! 

/^//Z Jz/Zpr // ronstitutipn for thr Foo{^ ;//jj 

Agricultural Organization (FAOI. This was a relatively noncontroversiul 
subject on which to launch postwar international collaboration. There was 
also some sentiment among the United States public that the government 
was being unnecessarily sluggish in preparing for peacetime cooperation 
among nations. Roosevelt “fa\'ored at this time the establishment of en¬ 
tirely separate functional agencies in the economic field and chose food 
and agriculture as tlie subject offering the best chances for immediate 
success in the first attempt to test the willingness and ability of the United 
Nations to cooperate on postwar problems."* ^ 

During September and October 1943, Anglo-American conversations, 
rising out of the Lend-Lease Agreement mentioned above, were held in 
Washington. Although it was not intended to reach any firm conclusions, 
an agenda for future discussions was formulated which anticipated an 
international commercial-policy organization, an international commodity- 
policy organization and an advisory economic staff, possibly within the 
framework of a general political organization, to help coordinate the 
efforts of the various autonomous international agencies, especially with 
respect to maintaining high levels of employment. The Sovi(^t Union and 
China were invited to participate in similar bilateral discussions, but such 
talks did not materialize, except with the Canadians in January and Febru¬ 
ary 1944. Instead, the postwar (juestions rising out of the Lend-Lease 
Agreements were discussed multilaterally at Bretton Woods, Dumbarton 
Oaks, San Francisco and later c^onferences. 

At Moscow, in October 1943, Secretary of State Cordell Hull presented 
four comprehensive papers on postwar economic and social problems, the 
first major exchange with the Soviet Union on these matters. They dealt 
with surveying the requirements for repairing war damage in the Soviet 
Union, creating an international lending ageney to supplement private and 
governmental lending facilities, promoting various economic and social 
policies most of which the United States had already examined during the 
Anglo-American conversations, and endorsing liberal reparations policies 
with respect to Germany. Hull also repeated the invitation to the Soviet 
Union to participate in bilateral discussions. Later Hull wrote, 

I recalled very clearly the insufficient preparation on economic matters 
at the time of the Versailles Conference and the incalculable harm the 
world suffered as a result of the inadequate treatment of economic prob¬ 
lems after the last war. I wished to ensure that this time these questions 
should be considered in good time."* 

^Postwar Foreign Policy Preparation, 1939--1945, Department of State Publication 
3580 (Washington: Government Printing Office, 1950), p. 143. 

^Cordell Hull, The Memoirs of Cordell Hull (New York: Macmillan, 1948), Vol. 2, 
p. 1304. Used by permission of The Macmillan Company. 
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NeiAer Molotov nor Eden displayed great interest at that time in postwar 
economic and social matters, nor did the Conference adopt any resolutions 
on the subject. It concentrated chiefty on security questions. 

In the White House in November 1943 an agreement establishing the 
United Nations Relief and Rehabilitation Administration (UNRRA) was 
Anally signed. The British first prodded the United States on this matter 
as early as September 1940. It came to a boil during 1942, and President 
Roosevelt initialed an Anglo-American draft in October of that year. 
Largely due to congressional opposition, however, the agreement could not 
be approved until more than a year later. While the British and some 
Americans had hoped to make UNRRA the spearhead of the whole inter¬ 
national reconstruction elFort, other United States circles, especially in 
Congr(!ss, w(?re successful in limiting the agency severely in both scope 
and time. President Roosevelt was compelled, therefore, to make it clear 
that UNRRA was merely to give "first aid” in the liberated areas, “to assist 
in furnishing the medicine, food, <lothing, and other basic necessities and 
essential services” but not “to solve the long-range problems of recon¬ 
struction,” UNRRA was simply “to lay the foundation” for reconstruction.® 

Last Lap, 1944—1945 

The pace quickened in 1944. In April the International Labor Confer¬ 
ence met in Philadelphia for its twenty-sixth annual session and announced 
its readiness to cooperate with whatever general organization was to be 
created. During July the Monetary and Financial Conference met at 
Brettou Woods, New Hampshire, and agreed to establish an International 
Monetary Fund (IMF) and International Bank for Reconstruction and 
Development (IBRD). 

At the Dumbarton Oaks Conference, August to September 1944, the 
major dispute on the economic and social proposals arose because the 
U.S.S.R. wanted the economic and social system established separately 
from the security system, in which it showed primary interest. When the 
Soviet Union finally abandoned this position, midway through the Confer¬ 
ence, all three powers approved an economic and social plan which fol¬ 
lowed the language of the United States proposals almost verbatim, more 
so than in any other section of the Dumbarton Oaks Proposals. In No¬ 
vember fifty-two nations, minus the Soviet Union which objected at the 
last moment to meeting with representatives of certain “pro-fascist” coun¬ 
tries, convened at Chicago and approved a United States-initiated plan for 
an International Civil Aviation Organization (ICAO). 

Having devoted 1942 to 1944 to planting individual agencies wherever 
and whenever they seemed most needed, the allies concentrated during 
1945 on building a United Nations roof that would provide some loose 
coverage for the whole field. At the San Francisco Conference, April to 
June 1945, the general blueprint of the Dumbarton Oaks plan was followed, 
but the whole structure was reinforced and enlarged, mainly due to the 

® Postwar Foreign PoUeg Preparatioti . . . , p. 204. 
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liberal views pressed by the Canadian, 

cheered on by most of the smaller states, Umted State 

reacted to this pressure by stressing the sanctity o com i /i””' 

In May 1945, with the collapse of Germany, the alhc^s constructed three 
bodies to concentrate on European reconstruction: the nurgency conomic 
Committee for Europe (EECE), the European Central Inland ^ansport 
Organization (ECITO), and the European Coal Organization (ECO) In 
November 1945, a London conference approved a coiistitiition for the UN 
Educational, Scientific and Cultural Organization (IINESCO). The con¬ 
stitution of the last major specialized agency to be formed, the World 
Health Organization (WHO), was approved in New York City in July 
1946. 


COMPLEX OF NATIONAL INTERESTS 


The United States 

After this brief Cook’s tour of the jilanniug process, one can look back 
and see the general pattern of national interests at work. Within the 
United States, it is interesting to recall the climate of opinion in various 
influential private circles (Council on Foreign Relations, Commission to 
Study the Organization of Peace, Unittid States Chamber of Commerce, 
etc.), most of which were in close, though largely unpublieized, contact 
with governmental planners.® While these groups saw the world through 
United States eyes, their views showed a cautious but marked swing towards 
internationalism. A comparative analysis of their statements indicates that 
the great majority of them favored international cooperation by the United 
States towards the following objectives, listc^d in descending order of their 
popularity: lowering trade barriers, stabilizing and decontrolling currencies, 
providing postwar relief and rehabilitation, fostering long-term capital in¬ 
vestment, promoting better food production and utilization, easing migra¬ 
tion and fostering social security. They tended to pay less attention to 
organizational details, but most of those authors who considered this prob¬ 
lem urged a considerable degree of decentralization under the loose direc¬ 
tion of an over-all agency established as an integral part of some gen¬ 
eral organization like the League of Nations. While conservatives such 
as Mr. Herbert Hoover tiptoed gingerly, seeking only minimal govern¬ 
mental action on a very decentralized basis, enthusiastic internationalists, 
such as Professor Eugene Staley of the Fletcher School of Law and Di¬ 
plomacy, writing for the influential Council on Foreign Relations, argued 
that a wide range of concrete measures of positive economic cooperation” 
should be initiated under the guidance of an International Economic Or¬ 
ganization. This Organization, modeled after the International Labor Or¬ 
ganization, would be composed of half nongovernmental and half govem- 

^ ^ niorc influential private United States statements on postwar inter¬ 

national economic and social problems, see Suggestions for Further Reading at the end 
of this chapter. 
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mental representatives. Operating within the framework of a “reorganized 
League,” it would have authority not merely to recommend but to take 
“positive action ... on a limited range of problems without depending 
always on execution by national governments.” ^ 

Official United States planning coincided with much of this internation¬ 
alist thinking, placing great emphasis on the orthodoxy of free trade, a 
policy long cherished by the Roosevelt administration and appropriate for 
a nation with goods to export and customers eager to buy. Decentraliza¬ 
tion through the creation of various independent specialized agencies was 
favored, presumably because that approach made it easier to get started 
before the general organization was established. It also made it possible 
for the Russians, as well as others, to participate in some agencies but not 
in others, and imitated the relationship that had existed between the Leagtie 
and the ILO, widely considered a most snccessfnl arrangement. To coor¬ 
dinate this whole economic and social system the United States finally 
proposed, much in the spirit of the 1939 Bruce Report, a single twenty-four- 
member Economic and Social Council responsible to the Assembly.” It 
was this general design which was inserted in the Dumbarton Oaks draft 
charter with almost no alterations. 

United Kingdom, Soviet Union 

During the incubation stage of 1942 to 1945, when the United Kingdom 
was still fighting for its life amid the rubble of its war-blasted economy, 
those few Briti.sh groups and individuals who had the time, faith and forti¬ 
tude to work actively on postwar problems showed an understandable 
eagerness to share the burdens of reconstruction with the rest of the world, 
especially the croesus of North America.® Free trade was subordinated to 
planning and regulation for general economic and social welfare. Even 
more support was given in England than in the United States to the ILO, 
originally conceived by the British. Much private opinion in England also 
tended to look for more extensive and positive international action than 
was advocated in the United States. 

British governmental views were cut from similar cloth but were even 
more conscious of the damage done by the war and consequently more 
aware of Britain’s dependence on the United States, symbolized by the 
1942 Anglo-American Lend-Lease Agreement. The United Kingdom does 
not seem to have devoted as much attention as the United States to plan¬ 
ning universal coordinating machinery and was willing at Dumbarton 
Oaks and San Francisco to follow the United States lead on this matter. 
On the other hand, the United Kingdom played a very vigorous, and often 
initiating, role in connection with many of the specialized agencies, par- 

Staley, op. cit., p. 303. 

® Postwar Foreign Policy Preparation . . . , pp. 603-604. 

® For a few of the more influential United Kingdom sources on postwar international 
economic and social problems, see the Suggestions for Further Reading at the end of 
this chapter. 
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ticularly UNRRA, FAO, the International MoiK'tary Fund, ILO and 
UNESCO. 

The Soviet Union was the unpredictable and uncoinrmmicative giant in 
the background. It is of course impossible to know' wliat prix'ate Russian 
opinion was on the subject of inh'rnatioiial economic and social collabora¬ 
tion. In general, while the Soviet Union sang as loudK as anvoiie of tlu* 
brighter world that lay ahead, it chose to seek that world by its own pathd^> 
In the matter ot over-all coordination, we have seen that the Russians 
began by insisting that ECOSOC he established apart from the United 
Nations. After retreating on that issue, they argiu'd that ECOSOC should 
have no strong or direct links with the S 2 )ecialized agencies. In the spirit 
of their own comprehensive state-din'cfed (‘eonomic and social system, 
they endorsed ambitious goals for the United Nations but new er indicated 
that they would surrender any significant dc'gree of their national freedom 
of action to cooperate with noii-Sovi('t countries in achieving those? goals. 
UNRRA was the only large-scale United Nations economic and social 
operation with which the Soviet Union joined forces, presumably because 
it stood to gain considerable material b(?nefits and, at that early date, had 
not yet broken with the west. While it participated in the constitutional 
conferences that created some of the other specialized agencies, it actually 
joined none of these except the WTK), UPU, ITU and WMO. In 1949 it 
resigned from the WHO, but in 1953 offered to join the ILO. 

Other Countries 

France and China were the poor cousins, specially favored by the great 
powers, terribly punished by the war, and desperately dependent on their 
wealthier allies. Both naturally wanted the United Nations to do its utmost 
ill the economic and social field, especially in the immediate matter of 
rebuilding what had been destroyed.^^ It was sadly reminiscent of the 1919 
Paris Peace Conference to hear France once more place special emphasis 

The following arc a few of the more noteworthy commentaries on postwar U.S.S.K. 
policy regarding the United Nations: Mintauts Chakste, “Soviet Concepts of the State, 
International Law, and Sovereignty,” American Journal of International Law, Vol. 43, 
No. 1 (January 1949), pp. 21—36; Rupert Emerson and Inis L. Claude, Jr., “The Soviet 
Union and the United Nations: An Essay in Interpretation,” International Organiza¬ 
tion, Vol. 6, No. 1 (February 19o2), pp. 1-26; S. B. Krylov, Materiahj k Istorii Organi- 
satsii OEedinennykh Natsii (Moscow: Izdatclstvo Akademii Navk SSR, 1949) (un¬ 
published translation); Charles Prince, “(mrreiit Views of tlie Soviet Union on the 
International Organization of Security, Economic Cooperation and International Law: 

A Summary,” American Journal of International Law, Vol. 39, No. 3 (July 1945), pp. 
450-485. 

II The following are works concerning viiiws representative of the countries discussed 
in this and the following paragraphs: Violet Anderson, ed., The United Nations Today 
and Tomorrow (Toronto: The Canadian Institute on Public Affairs, 1943); Herbert 
Vere Evatt, The United Nations (Cambridge: Harvard University Press, 1948); C. J. 
Hambro, How to Win the Peace (Philadelphia and New York: J. B. Lippincott Co., 
1942); Holborn, ed., War and Peace Aims of the United Nations; Representatives of 
the United Nations, The Peoples Peace (New York: George W. Stewart, Publisher, 
Inc., 1943); Jan Christiaan Smuts, Toward A Better World (New York: World Book Co., 
distributed by Duell, Sloan and Pearce, 1944). 
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on freer access to raw materials. China played a leading role in initiatinj^ 
the World Health Organization and in urging educational and oiHer cwl- 

^^The^important anti ln.sty middle powers, notably C:anada, Austmlia. 
India and Brazil, accepted the general concept of the Dumharttm Oaks 
plan but, under the leadership of Canada, were .sucees.sfnl in persuading 
the San Francisco Conference to take that plan apart and put it together 
again in an expanded and strengthened version. These nations were only 
too aware of the fact that they were not .strong enough to stand alone. They 
favored extensive cooperation through the United Nations with greater 
emphasis on long-range and less on short-range projects than some of the 
more badly damaged countries advocat(,'d. Most of the smaller European 
and Asian states had been hard hit and were most interested in immediate 
relief and rehabilitation. The Latin Americans, who had been only indi¬ 
rectly affected by the war, placed more emphasis on long-range problems. 


Uniled iS'alions Eeomniic and Social Organizalion 

When the United Nations Economic and Social Council opened for 
business on January 23, 1946, its first president, India’s popular and able 
Sir Rainaswaini Mudaliar, who had been a most effective chairman of the 
San Eranciseo Conference committee that dealt with ECOSOC, said in 
his initial address, 

... on the work of this Council, on the manner in which it tackles its respon¬ 
sibilities, on the ability which it posse.s.se.s to solve intricate economic proh- 
lt?ms of a complicated nature, depends the chance of achieving real securiW 
and peace in the world of the future. . . . ’- 

In these words Sir Ramaswami concentrated the burning hope of mil¬ 
lions that the United Nations could do somi'thing to make living on this 
earth less tortured than it had been during previous centuries. In pointing 
towards the Council he called attention to the heart of a sprawling United 
Nations-supervised nc'twork of agencies. This system is composed of UN- 
controllcd and UN-affiliated bodies. This chapter deals exclusively with 
the first group which have been created directly under authority of the 
Charter: the General Assembly; the Security Council; the Economic and 
Social Council with its subordinate commissions, committees and other 
bodies; and the Secretariat. 

The second group, the UN-affiliated, is composed of tlie so-called “spe¬ 
cialized agencies,” established by separate constitutions, and will be dis¬ 
cussed in the next chapter. 

Official Records . . . First Sessiort ...» p. 7. 
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Over-all Direction 

On the top rung of the ladder stands the General Assembly. According 

to Charter Article 60, 

Responsibility for the discluirge of the functions of the Organization . . . 
[in the economic and social Held] shall be vested in the General Assembly 
and, under the authority of the General Asstanbly, in the Economic and 
Social Council. . . .* 

Since the League Assembly also came to b(' recognized as the ultimate 
authority in economic and social matters, these Charter provisions repre¬ 
sent no revolutionary break with the League syst('m. But they jorovide 
explicit constitutional authority for a development which was not e\'eii 
mentioned in the Covenant. Furthermore, the CharteT gives the Assembly 
exclusive final authority. 

This reinforced role of the Assembly was part of the United States plan 
adopted at Dumbarton Oaks. At San Francisco the only friction came 
when Canada argued that, if the Assembly were really to be boss, it should 
be able to give ‘mstructions'" or “directions” to the Economic and Social 
Council rather than mere ‘recommendations.” The great i)owers did not 
wax enthusiastic, however, at the idea of empowering the Assembly, in 
which they would have no certain control, to tie the Councirs hands so 
comiiletely. Thus the word “recommendation” remained. But that did not 
alter the fact that the Council does all its business “under the authority of 
the . . . Assembly” and cannot perform the following functions without 
explicit Assembly approval: 

submitting draft conventions for governmental action (Article 62(3)), call¬ 
ing international conferences (Article 62(4)), making agreements with 
specialized agencies (Article 63), performing services at the request of 
Members ol the United Nations and at the request of specialized agencies 
(Article 66(2)), and requesting the International Court of Justice for ad¬ 
visory opinions (Article 96(2)). 

The principal bodies through which the Assembly exercises its authority 
are: the Second Committee (Economic and Financial), the Third Com¬ 
mittee (Social, Humanitarian and Cultural), the Fifth Committee (Ad¬ 
ministrative and Budgetary) and the Advisory Committee on Administra¬ 
tive and Budgetary Questions (nine members) which reviews the Secre¬ 
tary-Generals annual budget reports before presenting them to the Fifth 
Committee. 

The Assembly s economic and social supervisory experience since 1946 
gives one the general impression tliat tliis many-headed giant is enthu- 

18 UNCIO, X, p, 46. 
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siastically humanitarian but afflicted with unfortunate tendencies to be 
organizationally clumsy, long-winded, over-political, under-expert and am¬ 
bitious beyond its means. Its efforts to juggle the bewildering array of 
('conomic and social agencies that surround it is complicated by its diffi¬ 
culties in coordinating its own internal machinery. It is particularly awk¬ 
ward to try to supervise ECOSOC, its eleven commissions and eleven 
alliliated specialized agencies through three main committees — the Second, 
Third and Fifth. One suggestion is to create a small panel of “carefully 
selected and informed members” drawn from these three bodies to review 
reports of ECOSOC, the Secretary-General, and the Assembly Committee 
on Administrative and Budgetary Questions and prepare, recommendations 
to be considered briefly by the three main committees.'The Assembly 
should also reconcile itself to delegating more responsibility, including the 
detailed drafting of conventions, to smaller and more expert bodies, par¬ 
ticularly ECOSOC and its commissions. At the same time, one should 
remember that the shift from the League pattern of strong Council con¬ 
trol to the United Nations pattern of Assembly control has made possible 
the participation of a far wider circle of governments and peoples. 

While the Assembly has been brought to the center of the stage, the 
Security Council has been relegated to the remotest corner. The only 
mention of the Council in the Charter’s two economic and social chapters 
is in Article 65; “The Economic and Social Council may furnish informa¬ 
tion to the Security Council and shall assist the Security Council upon its 
request.” Although relatively little traffic has passed between the Security 
Council and the Economic and Social Council thus far, the latter’s role in 
planning the reconstruction of Korea indicates how useful a teammate it 
can be in connection with specific security problems. 


Economic and Social Council 

The General Assembly’s “cabinet” in this field is the Economic and 
Social Council. Placing the reins of immediate supervisory authority in 
the hands of this body rather than the Security Council, for reasons already 
mentioned, is a clear break with the League system. At San Francisco, 
moreover, many of the smaller powers insisted that the subordinate position 
assigned ECOSOC at Dumbarton Oaks implied that the United Nations 
economic and social job was a rung below its security duties. Recalling the 
League experience, they were determined to correct this impression, and 
no fewer than seven .states, including Australia, New Zealand and Mexico, 
submitted amendments promoting ECOSOC to the rank of “principal 
organ.” They had no intention of removing the Council from the Assem¬ 
bly’s supervision but merely of emphasizing its equality with the Security 
Council. After brief debate this change was accepted unanimously as the 
first San Francisco amendment regarding the economic and social system. 

Coordination of Economic and Social Activities (New York; Carnegie Endowment 
for International Peace, 1948), pp. 37—40. 
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Memhership, Unlike the Security Council, ECOSOC is a club with no 
formal admission qualifications. Charter Article 61 provides that ECOSOC 
shall consist of eighteen member states elected by the Assembly for three- 
year terms (one-third elected each year) and eligible for reelection. Each 
state is allowed one representative. The Council "shall invite any Member 
... to participate, without vote, in its deliberations on any matter of par¬ 
ticular concern to that Member.” The ("ouncil may also arrange to have 
n'presentatives of specialized agencies participate, without vote, and may 
provide for "consultation” with nongovernmental organizations. 

One question involved in determining ECOSOC s composition was of 
course that hardy pe'rennial: whether its members should be states or in¬ 
dividual (experts. In the I^eague, Council membe^rs were states while most, 
though not all, technical committee members were appointed as individual 
specialists. In the ILO half the nuenbers were representatives of private 
employer and worktT associations, while the other half represented govern¬ 
ments. The Bruce Report looked to the private touch to neutralize the 
power taint of states. It recommended that eight members of the projected 
Central Committee for Economic and Social Questions be appointed as 
private experts by the twenty-four governmental members. The United 
States straddled this one, as it also did in the case of the Trusteeship 
Council, by suggesting in its plan of July 1944 that the Council consist of 
"qualified reiirescntatives” of twenty-four states.^At Dumbarton Oaks the 
word "qualified” was crasc'd, presumably to leave this matter to the discre¬ 
tion of the individual states elected, and the number was reduced to the 
more manageable size of eighteen. At San Francisco these provisions were 
adopted without alteration. 

Since not all United Nations Members could belong to ECOSOC, another 
fundamental issue was; should some states, because of their economic and 
social importance, be given priority over others. Everyone was aware of 
the fact, though no one said much about it, that the experts appointed to 
the League technical committees were usually drawn from the states of 
major importance in each field, which normally included our old friends, 
the great powers. And, in the ILO, eight of the sixteen governmental 
representatives on the Governing Body were required to be appointed by 
the member states of "chief industrial importance,” as designated by the 
International Labor Conference. The 1944 United States plan for ECOSOC 
took refuge in silence on this issue, and the other great powers followed 
suit at Dumbarton Oaks. Their reasons for not insisting on the permanent 
membership which they demanded in the Security Council were undoubt¬ 
edly a mixture of several ingredients. Nonsecurity questions did not seem 
such a direct and obvious challenge to their interests. Allowing open 
membership for ECOSOC would be a friendly gesture towards the smaller 
nations in compensation for the great powers’ domination of the Security 
Council. Moreover, it is difficult to compare the economic, social and 
cultural significance of nations as a basis for weighting their representa- 
Postwar Foreign Policy Preparation . . . , p. 604. 
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For raisons just inentionccl however, this move was not siicccsshiL J^onc- 
thelcss, the Conference agrtvcl that in practice, Important countries^' 
should be rnembtTs and iiisertt'd in the Dninbarton Oaks draft a piovision 
that members should be eligible for reelection. 

In practice, all five of the permanent members of the Security Council 
have invariably been members of ECOSOC, in spite of the obvious eco¬ 
nomic anemia of fVance and China. And certain middle powers, such as 
Canada, Australia and India, have been tapi)ed more frequently than the 
rank and file. As for distribution of membership among geograp)hical re¬ 
gions, there is virtually a gentic'inan’s agrec'inent that a certain pattern 
should generally be followed. In 1953, for example, besides the Big Five, 
the following areas were represented in the strcMigth indicated: Latin 
America, four; Eastern Europe, two; W(\stern Europe, oiu'; Scandinavia, 
one; Middle East, two; Far EaAst, two; and, in a class by itself, Australia. 
Thus, in spite of the difficultic's invohed in weighing nations' economic 
and social imi^ortance, ECOSOC membership has been commendably 
representative of the significant nations and regions of the world. 

The Charter provision for the i^articqiation of n'presentatives of special¬ 
ized agencies in ECOSOC discussions is part of the coordinating function 
which is discussed below. AnotluT window through which ECOSOC looks 
out upon the world is its consultation with nongovc'rnmental organizations 
in accordance with Article 71. This is a new step in the old effort to link 
international organizations directly with the peoples of the world. The 
League technical committees had their ‘‘corresponding” or “associated” 
members connected with various nongovernmental organizations. And the 
ILO had its labor and employer representatives. 

At the San Francisco Conference, the delegates were beseiged by swarms 
of dedicated associations, including fifty American groups invited to act as 
“consultants” to the United States delegation. Consequently Article 71, 
initiated by the United States, was added at San Francisco to make the 
UN sensitive to these nongovernmental voices. Once organized, ECOSOC 
immediately erected a barricade of regulations to protect itself from a pos¬ 
sible stampede. It recognized three categories of nongovernmental organ¬ 
izations: “A,” “B” and “Register,” The “A” group was to be the most 
restricted, most universal in membership and interests, “most closely linked 
with the econ(imic or social life of the area which they represent,” and 
most closely associated with ECOSOC. The rules governing this system, as 
summarized in Everyman s are as follows: 

All these organizations may send observers to public meetings of the Council 

and its commissions. Those in Categories A and B may submit written 

(New York; United Nations, 1953), p. 23. 
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statements for circulation as documents of these UN bodies and may also 
present their views orally. Category A organizations may propose items iot 
possible inclusion in the Council’s provisional agenda. ... In addition, all 
three groups . . . can consult with the UN Secretariat on matters of mutual 
concern. 

The blue-ribbon “A” category included, as of December 1952: 

International Chamber of Commerce; International Confederation of Free 
Trade Unions; International Cooperative Alliance; International Federation 
of AgriciJtural Producers; International Federation of Christian Trade 
Unions; International Organization of Employers; Inter-Parliamentary Union; 
World Federation of Trade Unions; and World Federation of UN Asso¬ 
ciations. 

Category “B,” as of December 1952, contained one hundred organizations 
ranging alphabetically from Agudas Israel World Organization to Young 
Christian Workers. The third group contained more than one hundred 
additional organizations, registered for ad hoc consultations. 

This consultative system has not jiroved very satisfactory. ECOSOC and 
its commissions have been so burdened with governmental problems that 
they havi! not been able to devote either extensive or intensive attention to 
these groups. On tlie other hand, some of the nongovernmental organiza¬ 
tions have been more interested in gaining consultative status than in 
making a positivi* contribution. Others, especially the Communist-domi¬ 
nated World Federation of Trade Unions, have generated far more heat 
than light. Yet a few organizations have made outstanding contributions. 
Furthermore!, ECOSOC has recently devoted considerable effort to im¬ 
proving its relations with the nongovernmental organizations. 

Voting, Meetings, Officers and Puhliciitj. Each member of ECOSOC has 
one vote, and decisions are made by a majority of those! present and voting. 
Notice that this voting procedure is freer than that of the Assembly or 
the League Council, ECOSOC’s immediate predecessor. The great powers 
were willing to allow this freedom not only because the economic and 
social area seemed less vital to national security but also because ECOSOC 
would operate, at lea.st technically, under the direction of the Assembly 
where the two-thirds rule woidd apply. 

ECOSOC originally planned three annual sessions, but has normally met 
only twice a year. These sessions come in the spring and summer for about 
a month to six weeks each. The second session also reconvenes briefly after 
each General Assembly session to plan ECOSOC’s work for the coming 
year. A se.ssion will also be held within thirty days of a request by a 
majority of ECOSOC, the General Assembly or the Security Council. The 
Council’s president, with the approval of the vice-presidents, may also call 
a session and fix its date. 

The Council’s officers are a president and a first and second vice-presi- 
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dent, elected at the Brst session each \ car and e igi ^ ^ ion. As 

in the Assembly committees, hut not in the Security .ounci, le gr(\if 
powers have stepped aside to give the presiding posts to t ie sina er coun¬ 
tries, Thus far those elected president have been exceptionally able and 
respected Sgures, such as Sir Baniaswami Mudaliar oi Incha, Charles Malik 
of the Lebanon and Ilcrnan Santa Cruz of Chile. All meetings arc held 
in public unless the Council decides otherwise. 


Commissions. ECOSOC\s sub-bodi('s form an extensive and somewhat 
bewildering network; eleven commissions (eight functional and three re¬ 
gional), five “standing committees,” five “si^ecial bodies,” and occasional 
ad hoc committees. ECOSOC’s commissions are direct descendants of the 
League technical committees. Some of them are, in fact, obvious continua¬ 
tions of those bodies: for examph?, the Economic, Employment and De¬ 
velopment Commission, abolished in 1951; Commission on Narcotic Drugs; 
Transport and Communications Commission; Statistical Commission; Social 
Commission; and Pojmlation Commission. On the other hand, c(;rtain 
other League “orgauizatious” and “coimuittees” have been reiucaruated as 
independent specialized agencies, such as the WHO, UNESCO, IRO, 
IBRD and IMF. 

The division between commissions and specialized agencies is not the 
result of any neat logical iilan. Like Topsy, it “just growed.” The first 
major consideration that guided this develoimient was the fact that half the 
specialized agencies were already alive and kicking before the UN (Charter 
was even signed. Many allied leaders, including President Roosevelt, were 
determined not to repeat the post-Workl War I error of providing too 
little too late to meet the world's reconstruction needs. Thus they began 
by building agencies like the FAO, IBRD and IMF for the double purpose 
of preparing for postwar economic requirements and rehearsing for the 
establishment of a general political organization. Furthermore, there was 
a widespread consensus that the ILO had been more successful than the 
League in the economic and social field and that the former should be 
imitated wherever practicable. Finally, by the time the San Francisco 
Conference convened, the six specialized agencies that had already been 
created had staffs and friends who urged that these bodies be allowed 
maximum freedom to develoi) independently. 

At San Francisco, Charter Article 68 was adopted authorizing “commis¬ 
sions in economic and social fields and for the promotion of human rights, 
and such other commissions as may be required for the performance of its 
[ECOSOC's] functions.” The Dumbarton Oaks version had incorporated 
the United States plan which mentioned only the economic and social 
commissions. At San Francisco, however, many groups, representative of 
both large and small states, sought to have their favorite causes enshrined 
in commissions that would be explicitly named in the Charter. 

Probably the most influential force was the group of United States Repub¬ 
lican Party leaders, especially Senator Arthur Vandenberg and Mr. John 





'SN’VXONS Tr,OMOM\C ANt> SOCIM. ow.\xv/A-ncw 

DviUes, who urged t\\at provision V)e made for a human rights com- 
Ilissiou. MdrougVv l\\e VSmU'd SVaVos Stale Dcparlment had assumed that 
ThcDmaWlon OaVs Wg,\iag<£ \d\. ampV lOom br a\vumau lights body, 
the Department was anxious, in line with its bipartisan program on the UN, 
to bow to Republican suggestions wherever feasible. But other quarters 
were not so understanding. Brazil, supported by Uruguay and others, 
wondered why, if a human rights commission were to he mentioned, educa¬ 
tional, cultural and women’s rights commissions should not also be added. 
“The U.S. maintained that it was essential to maintain the human rights 
provisions. It was expc'cted and hoped for by a great many people, and 
there would be i)rofound disappointment if it w<Te not adopted.”’"^ The 
United wStates lu'ld the fort, logic to the contrary, and the human rights 
commission was the only one s£)ccifically added to the Dumbarton Oaks 
draft. 

Another gadfly issue, and still a source of lively contention, was the ques¬ 
tion of whcthcT the commissions should be composed of governmental 
representatives or independent experts. The United States plan had fa¬ 
vored experts, and that concept was inserted in the Dumbarton Oaks draft. 
At San Francisco, however, the United Kingdcnn delegate, in spite of the 
fact that his country had approved the Dumbarton Oaks language, argued 
that the commissions should be “leavened with experts rather than com¬ 
posed of them, since he wanted action.” Because of all that has been 
said about the effectiveness of League technical committees manned by 
experts, it is ironical that it was a League representative who “thought it 
would be unwise to restrict these commissions to expert bodies. The 
League . . . had found . . . inter-governmental . . . committt^e(s) . . . essen¬ 
tial when urgent action as distinct from advice was required. . . . ” 
Finally, the problem was side-stepped by eliminating the Dumbarton Oaks 
mention of experts without putting anything in its place. 

(1) Funciiomil Commissiom. In a burst of organizational energy, 
ECOSOC created nine commissions during its first year of operation, 1946. 
Two more were established in 1947; and the last, in 1948. This racing start 
was in marked contrast to the more hesitant and experimental pace of the 
League Council during the early post-World War I years. 

The first nine commissions were organized on a functional basis, as dis¬ 
tinguished from the three later regional commissions which were added as 
an afterthought. The organizational pattern of the functional bodies fol¬ 
lowed the recommendations of the Preparatory Commission aimed at 
filling squares on the organizational checkerboard not expected to be 
covered by specialized agencies. But the Commission was very cautious 
and recommended the immediate creation of only those bodies that seemed 
urgently necessary. And even some of those were clearly labeled “tem¬ 
porary”: Human Rights, Economic and Employment, Social, Statistical 
and Narcotic Drugs. It also suggested that ECOSOC “consider the desir- 


17 UNCIO, X, p. 152. 
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posed by the great powers, on the grounds that coordination was primarily 
the job of ECOSOC itself and that such a commission w’Oiiid tend to be a 
“fifth wheel” On the other hand, ECOSOC capitulated to the militant 
crusade of the fair sex by elevatinti the Sub-Commission on the Status of 
Women, under the Human Rights Commission, to tlie level of a full-fledged 
Commission on the Status of Women. 

(2) Regional Commissions, Ihilike these functional bodies, whicli tended 
to follow the League ixittern, the regional commissions were a new de¬ 
parture. League regional activities had generally been subordinated to 
functional committees, which were oriented primarily towards European 
problems. The UN exiperiineiit was initiated by European Members inter¬ 
ested chiefly in cremating machinery that would carry on the reconstruction 
functions of UNRRA and certain Uanporary European economic rehabilita¬ 
tion bodies. Consequently, during March 1947, ECOSOC decided to create 
the Economic Commission for Euroj)e (KCE) with a mandate considerably 
more ambitious than that of most of the functional bodies. 

Its chief responsibilities were to replace the Emergency Economic Com¬ 
mittee for Europe (EECE), absorb the essential activities of the European 
Coal Organization (ECO) and the European Central Inland Transport 
Organization (ECITO), and take all other iiossible steps to get the wheels 
of the European economy turning. Its mt^mbers included all European UN 
Members plus the United States. At the same ECOSOC session, the Euro¬ 
peans joined hands with the Asians to create a similar Economic Commis¬ 
sion for Asia and the Far East (ECAFE) including within its membership 
non-Asian countries with special interests in that area: the United States, 
Soviet Union, United Kingdom, France, Australia and the Netherlands. 

ECOSOC also requested a secretariat survey anticipating an Economic 
Commission for the Middle East, but friction in that part of the world, 
particularly between Arabs and Jews, blocked the establishment of such a 
body. Although the Latin Americans could not point to any direct war 
damage, they too wanted a commission to help make their economies bigger 
and better. Thus, ECOSOC agreed in February 1948 to create an Economic 
Commission for Latin America (ECLA), including the United States, 
United Kingdom, France, Canada and the Netherlands. 

(3) Functions and Membership. In the functions they perform, the 
commissions are publicists, educators and salesmen rather than policemen. 
Like the Assembly and ECOSOC, they have no authority to command, 
merely to recommend. Though their functions are broadly similar, they 

Report of the Preparatory Commission of the United Nations, Doc. PC/20, De¬ 
cember 23, 1945 (London: H. M. Stationery Office, 1946), pp. 36-^9. 
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can be divided into four different types according to varying emphases in 
their work. The mildest and most scholarly arc those that concentrate 
primarily on providing the UN with accurate facts: the Statistical and 
Population Commissions. NtJxt come those that are more concerned with 
formulating and promoting policies in various functional fields: the Trans¬ 
port and Communications Commission, Social Commission, Commission on 
Human Rights, Commission on the Status of Women, Fiscal Commission, 
as well as the disbanded Economic, Employment and Development Com¬ 
mission. Similar functions are performt'd by the three regional commis¬ 
sions. Finally there is the body that acts most like a policeman charged 
with helping ECOSOC to prevent illegal traffic in drugs: the Commission 
on Narcotic Drugs. 

In determining the mc'inbershiii of these commissions during the 1946 
sessions, the Soviet Union took tlu“ firmest position in favor of governmental 
representatives to avoid the commissions’ degenerating into “discussion 
clubs,” in spite of having accepted at Dumbarton Oaks the United States 
plan calling for experts. The United Kingdom, France and China urged a 
hybrid of (expert and governmental status, while the United States still 
favored experts. The chief argument for governmental status was that that 
method was most likc'ly to assure a ix'ceptive governmental attitude towards 
commissions’ recommendations. Those backing the experts argued that, 
while governmental representatives would eventually have to approve poli¬ 
cies before they could be implemented, it was neither necessary nor dt'sir- 
able to make advisory b(Alies slaves to existing governmental attitudes. 
As one indignant commentator has jiut it, “the function of an advisory 
cominitt('<‘ is to advise.” 

Ultimately, after long and hot debate, ECOSOC decided in June 1946 
that all members of commissions should be representatives of UN Members 
chosen by ECOSOC with the proviso that the Secretary-General consult 
with governments before the latter nominate their representatives. Regard¬ 
less of what deeision was reached on paper, it should have been apparent 
that actual practice was likely to be a compromise between the expert and 
the governmental spokesman, as it was under the League. What has 
changed most since L('ague days is not the formal status of the commission 
members but the climate of the world in which they must operate. 

While all UN Members are theoretically eligible to be honored with 
representation in most of the, commissions, with the obvious exception of 
the regional bodies, the great powers are most frequently favored, with the 
middle powers close on their heels. Although all members of most of the 
commissions ar(', at least in principle, subject to change by election every 
three years, the membership) of four commissions is relatively fixed. In the 
Narcotics CJominission UN Members which are most vitally concerned as 
sources of or sufferers from illicit narcotics (the Big Five plus Canada, 
India, Peru, Turkey and Yugoslavia) were elected in August 1949 for an 

21 A. Loveday, “An Uiifurtunate Decision,” International Organization, Vol. 1, No. 2 
(June 1947), p. 281. 
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indefinite period until replaced by ECOSOC; the Commission s other five 
members serve the usual three-year terms. All members of the regional 
bodies serve indefinite terms, and the Economic Commission for Asia and 
the Far East enjoys the participation, under defined conditions, of certain 
designated non-self-governing territories as ‘ associate members. Evtm in 
the other commissions there has be(‘n such a marked tendency to favor tht^ 
more important states that the Assembly and ECOSOC have recently 
begun concerted efforts to include more of the smaller nations, as much 
for their honor and edification as for their contribution. The size of the 
commissions averages betvvc'en fiftetii and eighteen memljers. 

As children of ECOSOC, the Commissions' procedural rules arc very 
similar to those of the loarent body. D(‘cisions are taken by a simple ma¬ 
jority of those present and voting. Offict'rs include a chairman, one or 
two vice-chairmen and a rapporteur, all elected each session. The Human 
Rights, Narcotic Drugs, Status of Women and Regional C^ommissions meet 
annually. The others meet once every two years. All meetings are open to 
the public unless decided otherwise by the commissions. 

Standing Committees, Directly under the thumb of ECOSOC are its four 
standing committees, composed of representali\’es of states members of 
ECOSOC, which perform certain limited funetioiis in its name. The Tech- 
nical Assistance Committee (TAC) is a “committee of the whol(\” composed 
of all ECOSOC members, which inovides broad i^olicy direction for the 
technical assistance jprogram. More detailed and continuous coordination 
of operations is carried out through tlu' Technical Assistance Board (TAB), 
composed of the administrative heads of specialized agencies participating 
in the program under the direction of an Executive Chairman appointed 
by the UN Secretary-General. 

The Committee on Negotiations with Specialized Agencies (eleven 
members under the chairmanship of ECOSOC's president) is responsible 
for negotiating agreements with the specialized agencies which are then 
presented to ECOSOC and the Assembly for approval. The Committee on 
Non-Governmental Organizations (seven mcmibers plus ECOSOC^s presi¬ 
dent) advises ECOSOC on its relations with nongovernmental organiza¬ 
tions and makes final decisions on the acceptance of items submitted by 
“A” organizations for the x)rovisional agenda. The Interim Committee on 
Programme of Meetings (the president and five members) consults with 
the Secretary-General in planning the scheduling of conferences held under 
ECOSOC auspices. 

Special Bodies. The five so-called “special bodies” are hybrids which ex¬ 
ercise more independent and direct administrative authority than most of 
the commissions and standing committees but are under more immediate 
ECOSOC control than the specialized agencies. Two of these bodies are 
narcotics enforcement agencies inherited virtually unchanged from pre- 
World War II days; the Permanent Central Opium Board and the Super- 



UNITED NATIONS ECONOMIC AND SOCIAL ORGANIZATION 


207 


visory Body?^ Botli are based on separate treaties which were amended 
by a UN-formulated protocol, signed in December 1946, to transfer to the 
UN certain responsibilities formerly assigned to the League. These agen¬ 
cies have close relations with the (Commission on Narcotic Drugs and are 
provided with staff and other administrative services by the UN. The 
eight members of the Permanent Central Opium Board are appointed by 
ECOSOC for five-year terms as independent experts without remunera¬ 
tion. Of the Supervisory Body’s four experts, two are appointed by the 
WHO, and one each by the Commission on Narcotic Drugs and the Per¬ 
manent C(!ntral Opium Board. 

The VN Intvrnational Childrens Emergency Fund (UNICEF) was orig¬ 
inally suggested by the UNllBA Council, at the behest of the late irre¬ 
pressible Fiorello II. LaGuardia, to help fill the vacuum that was to re.sult 
from that organization’s untimely demise. The General Assembly estab¬ 
lished the Fund in December 1946. Its resources have been derived by 
passing the hat to both governments and prb'ate sources for voluntary 
contributions. The program is administered by an Executive Director, 
presently Maurice Pate, veteran United States humanitarian and Red Cross 
worker, under policies established by a twenty-six-nation Executive Board 
(eighteen members of the Social Commission plus eight other states, not 
necessarily UN Members, appointed by ECOSOC). Of all the “special 
bodies,” UNICEF is most like a specialized agency and probably would be 
one were it not for the original determination on the part of the United 
States, United Kingdom and other states to lay it to rest as soon as possible. 
Nevertheless, the Assembly decided in 1953 to make it a permanent 
organization. 

The Interim Coordinating Committee for International Commodity Ar¬ 
rangements (ICCICA) is the UN clearing house with respect to intergov¬ 
ernmental negotiations on commodity j)roblems. Authorized by ECOSOC 
in March 1947, it was originally placed under ECOSOC’s roof as a make¬ 
shift arrangement pending the construction of tlie International Trade 
Organization (ITO), but the latter is still little more than a blueprint. 
The Committee is composed of a chairman nominated by the ITO Interim 
Commission, a member nominated by the FAO, and a third member nom¬ 
inated by the Secretary-General to watch nonagricultural primary com¬ 
modities. Created to worry over immediate postwar shortages, the Com¬ 
mittee later became inactive until the rearmament of the 1950’s eaused 
new shortages. 

The Administrative Committee on Coordination (ACC), composed of 
the UN Secretary-General, a chairman, and the staff heads of the sjiecialized 
agencies, is the central hub joining the activities of all of these bodies. 
The Committee, originally suggested by the United States, was recom¬ 
mended to the Secretary-General by ECOSOC in the fall of 1946 after it 
had been decided not to create a Commission on Coordination. To facili¬ 
tate its work the Committee leans heavily on a Preparatory Committee of 

22 See Chapter 21 for discussion of their functions. 
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Deputies plus numerous sub-groups of varying degrees of activity, work¬ 
ing on special administrative and substantive problems such as budgetary 
and statistical matters, public information, housing and migration. Al¬ 
though the early activities of the' AC(^ were characterized by considerable 
fumbling and excessive concern with administrati\'e details, it has become 
increasingly better organized and able to deal with substantive priorities. 

Ad Hoc Committees. In order to spread the burden of its labors during 
its sessions, ECOSOC normally dividers its work among several “sessionar’ 
committees: for example, the Economic Committee, the Social Committee 
and its own Coordination Committee. Other ad hoc committees have also 
been form(?d from time to time to deal with such problems as slavery, refu¬ 
gees and internal ECOSOC organization. 

UN High Commissioner for Refugees. The Office of the UN High Com¬ 
missioner for Refugees, a virtual carbon copy of the League refugee com¬ 
missioners, was created by the General Assembly^ in December 1950 to begin 
operations in January 1951.-^ This represented a return from the largc'- 
scale UNRRA and IRO efforts to the less expensive League tradition of 
concentrating primarily on negotiating with governments and private agem- 
cies to protect refugees’ j)o]itical and economic rights. The CommissioncT, 
at present Mr, G. J. van Heuven Goedhart (Netherlands), may engage in 
direct repatriation and resettlement efforts only by ex];)ress Assembly direc¬ 
tion. The UN will supply funds solely for administrative purposes, unless 
the Assembly decides otherwise; all other expenditures, including relief, are 
expected to be financed through voluntary contributions. Advised by an 
ECOSOC-appointed committee of fifteen nations particularly concerned 
with the refugee problem, the Commissioner reports annually to the As¬ 
sembly through ECOSOC. 

Review and Reorganization. While hopes ran high in tlie early years of 
1946 to 1948 that ECOSOC s various sub-bodies, especially its commis¬ 
sions, would prove to be an effective team capable of pulling ECOSOC 
along at a brisk pace, the ajiparatus has been harrassed by a multitude of 
frustrations. Only a few of the commissions pulled their share of the load. 
Others squandered their energy by galloping in too many directions at 
once. Still others suffered persistent paralysis. Although dissatisfaction 
erupted at various times, the most concerted effort at introspection and 
reorganization took place during 1951 under the leadership of the United 
States and United Kingdom.^’^ The Soviet delegation was also happy to 
help weed out commissions, but largely on the grounds that they were 
prone to meddle in “domestic” affairs.^^ 

The majority of other members of ECOSOC were inclined to agree with 
the United States and United Kingdom that there were too many sub¬ 
bodies meeting too frequently to allow either the secretariat or govern- 


23 General Assembly Resolution 428 (V). 

24 UN Doc. E/AC.34/3, p. 1. 25 UN Doc. E/AC.34/23. 
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merits to do justice to the problems discussed. And they agreed that the 
commission form of organization had not been altogether satisfactory. 

. . . large permanent commissions, whose members are neither entirely inde¬ 
pendent experts nor avowedly governmental representatives [though ap¬ 
pointed by governments, they are not officially considered responsible to 
those governments], . . . [are] unlikely to produce . . . type of preparatory 
work which the Council requires. . . . The present system . . . accentuates 
tlic cver-prciscnt dangers of proliferation and overlapping . . . the commis¬ 
sions have come to perforin . . . functions which properly belong to the 
Council [ECOSOC] itself; this gives rise to unnecessary repetitive debate, 
and overloads the Council’s agenda. ... 

To hammer this point home the British reminded ECOSOC that during 
1949 and 1950 the plans for child welfares activities had been dragged 
through six separate UN bodies. Other delegations note d that jiersons ap¬ 
pointed to the commissions had frequently been recruited at a rather low 
level of governmental rank, j^ossessed of no great expert competence and 
representative of a relatively limited circle of countries. The British dele¬ 
gation pointed out that, “Many of the members of these commissions are 
members of the staffs of permanent national delegations, who are obliged 
by the frequency of UN meetings to become one day economists, another 
day experts in child welfare, the next in trusteeship questions, or human 
rights, or the security of the Far East.”^^ 

To correct this situation the majority accepted most of the British thesis 
except for the rigorous elimination of existing commissions. It was gen¬ 
erally agreed that for expert advice greater reliance should be placed on 
the Secretariat and small groups of truly independent experts, specially 
selected by the Secretary-Ceueral for their iudivid\i'cvl talents. Many, in¬ 
cluding the British, cited the full employment report written by just such 
a grouf) as evidence of the effectiveness of that approach. For govern¬ 
mental consultation, ECOSOC committees or ad hoc political conferences 
could well replace commissions. It was thought “usually inadvisable to 
attempt to combine both those functions in a single body” as had been 
attempted in the commissions. This was a remarkable retreat from the 
position taken in 1945 and 1946, largely at the insistence of the United 
Kingdom and Soviet Union. It was also hoped that the meetings of sub¬ 
bodies could be scheduled so as to reduce conflicts and excessive peaks of 
activity. 

WliiTi it came to the matter, however, of asking certain commissions to 
walk the plank to extinction, many delegations demonstrated remarkable 
ingenuity in justifying exceptions. ECOSOCs final decision, therefore, 
went no further than the original United States proposal: to eliminate only 
the Economic, Employment and Development Commission and three siib- 

20 UN Doc. E/1995, p. 10; for debate, see UN, ECOSOC, Official Records, Thirteenth 
Session, 554th to 560th meetings. 

27 UN Doc. E/AC.34/3, p. 4. 


28 See Chapter 19. 
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commissions: Statistical Sampling, Freedom ot luloTtnation and tl)p 
I’rcss, and Pravc-ntion af Di-vcrmiiiiation imcl Protection oS ^tlVOtitiej Tk 
Iluinun liiglits, Nurcotie L>ruv!.s and \\c\^\0\vA 

tinucd, more or less as t\\ey were. ioT a\\o\\\e\ Wvxee vears, t\\tou C'l ► 
Other six functional commissions were also to continued but 
meet every other year rather than annually. And inereased natiouT 
ticipatkm was facilitated by enlarging the membership of t/je .Popuktk 
and Status of Women Commissions. It was also decided that this rcorgan' 
ization should be considered tentative and be reviewed in 1954. Later the 
AssembJv diluted these decisions further, in February 1952, by requesting 
ECOSOC to allow the Commission on the Statu.s of Women to continue 
meeting annually and the Sub-Commission on the Prevention of Discrim¬ 
ination and the Protection of Minorities “to continue its work so that it 
may fulfill its mission.” 


Secretariat 

If the Assembly is the parliament and ECOSOC the cabinet, the Secre¬ 
tariat is the faithful hard-working civil service. As of 1953, there were 
about 1,226, of a total of 4,000 Secretariat personnel, assigned to ECOSOC 
affairs with a budget of $9,786,400, as compared with 110 assigned to 
political-military affairs witli a budget of $906,600. This represents roughly 
a 600 per cent increase beyond the League, which had, as of 1938, only 
about 150 assigned to economic and social duties.’**’ Nevertheless the UN 
staff and budget seem a pitiful drop in the bucket when one considers that 
the United States State Department alone had, in 1953, a staff and budget 
ten times those of the secretariat mentioned above merely to administer the 
United States international information and educational program.®^ 

The largest single staff unit in this field is the Department of Economic 
Affairs, as was the League economic and financial staff, with a total of ap¬ 
proximately 290 persons. Next largest is the Department of Social Affairs, 
with 219. The fact that the latter group is approximately 75 per cent as 
large as the Department of Economic Affairs gives it a more significant 
position in the Secretariat than that held by the League social staff, which 
was only about 50 per cent as large as the economic staff. It is also inter¬ 
esting to note that the staffs of the regional commissions, which are not 
part of the Headquarters staff and had no counterparts under the League, 


2® General A.s.scinbly Resolution 532 (VI). 

.'to For UN figures see UN Budget Estimates for .. . 1953 . . . , General Assembly, 
Official Records, Seventh Session, Supplement No. 5 (A/2125). For League figures, see 
Egon F. Ranshofen-Werthelmer, The International Secretariat (Washington: Carnegie 
Endowment for Internatiuiial Peace, 1945), Chap. 10. This can be only a rough com¬ 
parison due to several considerations. For example, .some League personnel were sup¬ 
ported by non-League funds; some League activities are now covered by specialized 
agencies which have their own independent secretariats; and in 1933-34 many clerical 
workers were transferred to a general pool. 

Appendix to the Budget of the U.S. Government for . . . 1954 (Washington: 
Government Printing Office, 1953), p. 394. 
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number 394, about 80 per cent as large as the combined Headquarters 
economic and social staffs. 

These industrious and largely anonymous international civil servants are 
among the most disinterested and vigorous champions of the UN efforts 
to banish economic and social insecurity. Most of them have demonstrated 
abilities comparable to those of the better national civil services. Some of 
them, such as Gunnar Myrdal, Swedish Executive Secretary of the ECE, 
and Ralph Bunche, Principal Director of the Department of Trusteeship 
and Information from Non-Self-Goveming Territories, are internationally 
respected leaders in their fields. The chief difficulties involved in building 
and maintaining such staffs are the problems of prying loose top-flight per¬ 
sonnel from their home bases, coordinating a bewildering tangle of differ¬ 
ent activities, doling out funds tliat are always hopelessly short of secre¬ 
tariat ambitions, and weaving together different philosophies and cultural 
backgrounds. 

UN Secretariat Budget for Economic and Social Activities 

UN Budget Estimates for . . . 1953 
Activity No. of Personnel Total Expenses 


Ec<momic 

289 

$2,348,500 

Social 

219 

1,776,500 

Technical Assistance Administration 

182 

386,700 

Social Activities 


768,500 

Economic Development Activities 


479,400 

Public Administration 


145,000 

Meetings of ECOSOC bodies 


212,900 

Economic and Social Services (Geneva Office) 

161 

1,070,200 

High Commissioner for Refugees 

105 

673,900 

ECAFE 

155 

1,043,800 

ECLA 

115 

881,000 

Total 

1226 

$9,786,400 


The majority of UN members feel that the Secretariat has done a remark¬ 
ably good job in view of its staggering assignments, its brief experience 
thus far, and its meager financial diet. In fact, we have seen that ECOSOG 
reached the conclusion in its 1951 self-examination that it should rely more 
on the Secretariat and less on its commissions for expert advice. At the 
same time, national delegations have regularly eclipsed their praise with 
certain criticisms, largely motivated by their desire to reduce the drain 
on their national treasuries. The major barbs aimed at the economic and 
social staffs have been that: headquarters personnel has not been reduced 
to compensate for the increase in field staff (especially the regional com¬ 
missions and High Commissioner for Refugees); the Secretariat has a larger 
appetite for interesting projects than its pocketbook can satisfy; a fusion of 
the Economic and Social Departments might result in lower costs; the new 
Technical Assistance Administration needs tightening and better coordina- 
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tjon with the Economic and Social Deparhnentsj the quality of personnel 
should be raised; turnover, lowered; and personnel should be less spcciul 
ized and more flexible in assignments. Many of these suggestions, more- 
over, were incorporated in the Secretary-Generals reorganization recoin- 
wendations of 1953-54. 


UN ECONOMIC AND SOCIAL OBJECTIVES 

The difference between the UN Charter statement of economic and 
social objectives and that of the League Covenant is the diflPerence between 
a general bombardment of the enemy and selective sniping. The UN goals 
set forth in Article 55 are both broad and bold. 

With a view to the creation of conditions of stability and well-being which 
are necessary for peaceful and friendly relations among nations based on 
respect for the principle of equal rights and self-determination of peoples, 
the United Nations shall promote; 

a. higher standards of living, full employment, and conditions of eco¬ 
nomic and social progress and development; 

b. solutions of international economic, social, health, and related prob¬ 
lems; and international cultural and educational cooi)eration; and 

c. universal respect for, and observance of, human rights and funda¬ 
mental freedoms for all without distinction as to race, sex, language, or 
religion. 

The League's comparable objectives were set forth in the single Covenant 
Article 23, as compared with the Charter's seventeen Articles, and were 
restricted to eight limited and specific subjects: labor conditions; treatment 
of natives; “white slave,” drug and arms traffic; freedom of communica¬ 
tions and transit; equal commercial treatment; and prevention and control 
of disease. 

"Conservatives'' vs. "liberals" 

The general pattern of UN objectives was established at the Dumbarton 
Oaks Conference on the basis of the United States plan. Nonetheless, the 
yeasty San Francisco mood to expand the economic and social system also 
had its effect upon the statement of goals. But this was not accomplished 
without a heated tug-of-war between the “conservatives,” anchored by 
the United States, and the “liberals,” captained chiefly by Canada and 
Australia, often cheered on, though with diplomatic restraint, by the United 
Kingdom and France. The Soviet Union showed little interest in this con¬ 
test except to exploit the occasion as a rare and welcome opportunity to 
play the mediator. 

This pulling and hauling of varying national interests is revealed most 
clearly in the evolution of the Charter statement regarding the Members' 
obligations with respect to the economic and social objectives. The Dum- 
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barton Oaks version had said, “the Organization should facilitate solutions 
of” economic and social problems rather than the stronger present word¬ 
ing— “the United Nations shall promote” certain specific and positive 
objectives, such as “high standards of living” and “full employment.” Even 
before the San Francisco Conference convened, however, some United 
States leaders, especially Congressmen, began to worry that perhaps the 
United States was exposing itself to radical outside influences on such 
questions as full employment and racial policies. 

This opinion was largely responsible for persuading the United States 
Delegation, ojicrating primarily through Senators Vandenberg and Con- 
nally, to obtain Big Four agreement during the early days of the Confer¬ 
ence on a j)Ian to strengthen the Dumbarton Oaks “domestic jurisdiction” 
clause and make it apply to the entire Charter rather than merely the sec¬ 
tion on the settlement of disputes. The Russians were willing partners 
in this move since they also approached San Francisco with obvious deter¬ 
mination to protect the bastions of Soviet sovereignty.*^^ Secretary of State 
Edward Stettinius, in his Report to the' President on the Restdts of the San 
Francisco Cemfercnce, put it quite jilaiiily. The strengthening of the domes¬ 
tic jurisdiction clause 

seemed desirable because of the amplification of the power and authority 
given to the Assembly and, particularly, to the Economic and Social Coun¬ 
cil. Without this general limitation . . ., it might have been supposed that 
the Economic and Social Council could interfere directly in the domestic 
economy, social structure, or cultural or educational arrangements of the 
member states. Such a iiossibility is now definitely excluded.**’*^ 

Pulling doggedly in the opposite direction were many of the smaller 
countries. As part of their general campaign to commit all UN Members 
to a bold program of economic and social progress, particularly a policy 
of “full employment,” a key objective was to tie the giant United States 
to this program so that it would not again stumble into a depression and 
drag its neighbors down with it. Australia's Minister for External Affairs, 
Herbert Vere Evatt, later revealed this concern: 

In our view inclusion of a direct pledge by each country to carry out these 
purposes was desirable; the status and powers of the proposed Economic 
and Social Council were not adequate . . . we argued publicly and privately 
that too little importance had been attached in the past to the impact of 
domestic employment policies on international economic affairs. . . 

Australia is a country which depends for a significant proportion of its 
national income on its exports of wool, wheat and other primary products. 

^2 poj. Lrief mention of these negotiations see Postwar Foreign Policy Preparation . . . , 
pp. 437, 445. Also see statement by Jolin Foster Dulles, UNCIO, VI, pp. 507-508. 

33 Department of State Publication 2349 (Washington: Government Printing Office, 
1945), p. 44. 

3^* The United Nations, p. 30. 
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The depression first hit Australia through a slump overseas. . . . 
quently Australia, the Argentine, and other great exporting countries, 
are very conscious that the inability of countries to buy ones own proclQ^^-tj^ 
has sharp and immediate repercussions on one's own economy and the econ¬ 
omy of the rest of the world.^*' 

Hence, an Australian amendment urged tliat, “All members of the l'\ 

h?/Jj ///uJ JntcmitJowiJ/or. 

[certain specific objectives] and ... agree to take appropriate action through" 
the UN, ILO and other agencies. “All ineinbers . . . undertake to report 
annually to the Genertil Assembly upon the action they have taken. ...” 
After a lively wrestling match between these conflicting philosophies in 
a drafting subcommittee, the compromise language of the present Article 
55 was adopted “without dissent.” Five days later, however, an embar¬ 
rassed United States delegate, Miss Virginia Gildersleevc', was compelled, 
presumably by Senators Vandenberg and Connally, to request the com¬ 
mittee to soften the language that had been adopted: 

to make it perfectly clear that there would be no interference by the Eco¬ 
nomic and Social Council in the domestic affairs of any country. She said 
that the purpose of the . . . [request] was to dispel fears whicli might arise 
when the Charter came up for Congressional ratification. . . . 

Never during the entire Conference was the United States more over¬ 
whelmingly opposed. Both the United Kingdom and Soviet Union turned 
against her. Australia's eloquent Herbert Evatt led the attack with a with¬ 
ering volley in which he insisted that the “domestic jurisdiction” clause 
should be sufficient protection and “referred to statements by President 
Roosevelt and President Truman to the effect that full employment had 
been adopted as an objective of the United States. lie said it would be 
renouncing the Atlantic Charter to adopt the new iiroposal of the United 
States Delegation.” Consequently, at the next meeting the United States 
beat a hasty retreat, content with winning the committee's agreement to 
include in its report a statement that 

The members of [the] Committee . . . are in full agreement that nothing 
contained in Chapter IX can be construed as giving authority to the Organ¬ 
ization to intervene in the domestic affairs of member states.^® 

The next skirmish took place when the drafting subcommittee reported 
out a compromise version of the Australian amendment calling on UN 
Members to pledge to take action to further the UN economic and social 
objectives. Although the main committee approved the draft, 34 to 0> the 
United States reversed its position and abstained on the grounds that the 

36 The Task of Nations (New York: Duell, Sloan and Pearce, 1949), p. 218. 

36 UNCIO, X, p. 312. 37 Ibid., pp. 39-40. 

88 Ibid., pp. 52, 57-59. so jbid., p. 58. 


40 Ibid., p. 83. 
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smaller countries were trying to enmesh it in obligations which would com- 
pt-l it to act in spite of itself. Under American pressure, the subcommittee 
flK'i) went back and ground out a new draft which satisfied the United 
suites hut not the Australians w'ho denounced it ^ vx ; 

M,- „,v „w/ .« rt sm.!Tff T 

was twh t'uoup,u to hod words that wou\d satisiy ah a^cv, w vWv 


proved not to he so, he ottered to draft a pitedge in Ihrssvan.’' '' With the 
Soviet delegate delighting in his role of honest broker, the United States 
and Australia finally brought forth the language which now appears as 
Article 56: “All Members pledge themselves to take joint and separate 
action in cooperation with the Organization for the achievement of the pur- 
poses set forth in Article 56.” 


i Economic Objectives 

Althougli some early United States State Department plans had spoken 
in terms of rather ambitious goals (“making the most affective use of the 
world's human and material resources,” “imj)roving . . . standards of liv¬ 
ing,” and “promoting social security, economic stability, [and] general 
well-being,” the plan drafted just prior to the Dumbarton Oaks Confer¬ 
ence spoke in muted ton(\s of simply “the creation of conditions of stability 
and well-being.” And it was this phrase which was written into the 
Dumbartoii Oaks Proposals. 

At San Francisco, Canada, Australia and New Zealand led a drive to¬ 
wards the same goals as those of the early State Department thinking.^** 
Finally the Conference decided to add to the Dumbarton Oaks language 
the objectives that now appear in Article 55; “higher standards of living, 
full employment, and cojiditions of economic and social progress and devel¬ 
opment.” Mr. Evatt, the aggressive Australian laborite politician, later 
wrote. 


Many people were terriKed of the words “full employment"’ at that time. 
When they saw that some reference was unavoidable, they tried to obtain 
less positive phrases such as “a high level of employment.” They did not 
consider full employment practicable and felt that attempts to secure it 
iniglit necessitate too much state iiiterh'reiice and state planning. There 
may even have been some who thought that a certain measure of unem¬ 
ployment was desirable as a means of disciplining labour and promoting 
technical efficiency. However, this fight was won and the pledge was 
given. 

France also took grim pleasure in playing the same Cassandra-like role 
she had played at Paris in 1919. Once more, with strong support from many 
other countries, she urged that some specific provision be made in the 

Ihid., p. 140. 42 Postwar Foreign Policy Preparation . . . , p. 479. 

43 Ibid., p. 603. 44 UNCIO, X, p. 307. 

43 The Task of Nations, pp. 216--217, 
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Charter for assuring freer and more equitable access to raw materials, such 
as coal, for which France was dex>enclent, to a cousidcrable degree, on out» 
side sources. She argued that the' power of cartels should be curbed and 
that the wartime Combined Boards, or something like them, should be 
continued. Argentina joined the chorus by expressing a similar concern 
regarding access to capital goods, and h ranee sought to broaden her sup¬ 
port by incorpornting this suggestion in her own proposal. 

The United Kingdom, conscious of its Commonwealth preferential sys- 
fciii ujilI its (h'pt'ndc^nca on ;i strouix truclr jX)sition, led a v igorous counter- 
attack. The Netherhmds thought that the producers of raw materials and 
capital goods were as deserving of protection as the consumers. New 
Zealand reflected a large body of opinion, holding that modern national 
economic planning makers freer trade difficult, if not impossible. Others, 
who agreed with France, thought it wiser to leave the Charter language 
con veil icmtly vague. Finally the conciliatory Soviet representative cut the 
Gordian knot by persuading the delegates that mention of the problem 
should be omitted from the Charter but be included in the Conference 
report. A statement was then approved which indicated that the Charter’s 
terms were thought elastic enough to include international trade, finance, 
communications and transport, reconstruction, and access to raw materials 
and capital goods."*^' 

Related to the question of access to materials was a Greek plea that 
the Charter be amended to iDrovide for UN siqiport and coordination of 
postwar reconstruction efforts. The United Kingdom spoke against this 
motion on the grounds that the problem was an immediate one that would 
have to be dealt with by UNKRA before th(j UN could be organized. 
But many other nations, including the Soviet Union and France, supported 
the' Greek proposal. When it later became clear that the drafting sub¬ 
committee would not approve specific mention of reconstruction in the 
Charter, the Greek delegation issued a declaration urging immediate gov¬ 
ernmental action wdiich received overwhelming Conference support. 

Social Objectives 

One of the more lively San Francisco debates regarding the scope of the 
“social” field swirled about the issue of educational-cultural-intellectual 
cooperation. The United States plan adopted at Dumbarton Oaks had not 
mentioned this matter specifically, but the Chinese, during the second 
phase of the Dumbarton Oaks conversations, urged explicit reference to 
“educational and other forms of cultural cooperation.” The other three 
powers then agreed to propose that “cultural” cooperation, presumably 
including education, be added to the previously adopted objectives, and 
this amendment was approved early in the San Francisco Conference. From 
the beginning of that Conference, however, there had been a strong 
current of opinion, backed by many American and other private groups, 
favoring separate mention of “educational” cooperation. 

UNCIO, X, p. 271. 47 Postwar Foreign Policy Preparation . . . , p. 33. 
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The French, justly proud of the role their nation had played in develop¬ 
ing the League Organization for Intellectual Cooperation and anxious to 
compensate for their reduced status at San Francisco, initiated an insistent 
campaign to write “intellectual” cooperation into the Charter in anticipa¬ 
tion of the creation of a special organ to continue the prewar work in that 
field. Finally the United States asked for reconsideration of the statement 
of objectives in order to add, among othc*r things, the word “educational” 
to what is now Article 55(b). When this change was subsecjuently adopted, 
the French insisted that “cultural and educational cooperation” be ren¬ 
dered in the official French version ol the Charter as “cooperation intel- 
lectuelle.” Collaboration in the field of health was also added to the Dum¬ 
barton Oaks list of objectives upon the initiative of China and Brazil. 

Although the Dumbarton Oaks draft had included “re.spect for human 
rights and fundamental freedoms,” there was still a large body of opinion 
within the United States and other countries that wanted to strengthen 
this provision. Subsequently, at the beginning of the San Francisco Con¬ 
ference, the Big Four decided to recommend the addition of the fortifying 
phrase, “without distinction as to race, language, religion or st's.”^** The 
Conference not only approved this change but also added “observance of” 
as well as “respect for” human rights. 


AVENUES TO THESE GOALS 

Research, Discussion and Recommendations 
History suggesjts that no matter how harmless an agency may seem on 
paper, if it can ferret out facts, expose them to the light of public scrutiny 
and broadcast recommendations based on those facts, it is armed with 
weapons that may ultimately de.stroy its enemies. Hence, the innocent¬ 
appearing Article 62: 

1. The Economic and Social Council may make or initiate studies and 
reports with respect to international economic, social, cultural, educational, 
health, and related matters and may make recommendations with respect to 
any such matters to the General Assembly, to the Members of the UN, and 
to the specialized agencies. . . . 

3. It may prepare draft conventions for submission to the General Assem¬ 
bly, with respect to matters falling within its competence. 

4. It may call, in accordance with rules prescribed by the UN, interna¬ 
tional conferences on matters falling within its competence. 

The abbreviated foundation on which this Article was built was the 
original United States version, written into the Dumbarton Oaks Proposals, 
which authorized ECOSOC simply “to make recommendations, on its own 
initiative, with respect to international, economic, social and other human¬ 
itarian matters.” At San Francisco the smaller states vied with each other 
Postwar Foreign Policy Preparation . . . , p. 684. 
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to expand this modest structure. The Canadians, Dutch and Belgians led 
a successful move to continue the \’a]ual)le League research efforts hy 
specifically authorizing “studies and reports. Australia and Canada w'oix? 
primarily responsible for giving LCOSOC' explicit authority to address its 
recommendations not only to the General Assembly but directly to UN 
Members and the specialized agenc ies. 

Aiistrulm led the effort to iiutborizc ECOSOC to initiate the making of 
conventions. Although this suggestion was first opposed by the United King¬ 
dom delegate who claimed that that body would be too busy and too un¬ 
specialized for this task. Sir fiamaswaini Mudaliar, Chairman of Committee 
II/3 concerned with this field, persuaded the British to withdraw their 
objections on the grounds that ECOSOC needed and deserved this author¬ 
ity and should be trusted to use its good judgment. Australia also wanted 
to empower ECOSOC to call conferences to deal with emergency prob¬ 
lems. Committee 11/3 finally decided that this proposal should be broad¬ 
ened to authorize conferences on any matter under ECOSOC jurisdiction. 

Coordination 

Another major function of the UN is to act as ring master, coordinating 
the performances of hundreds of frisky and competitive committees, com¬ 
missions and organizations in the economic and social field. The Assc'ui- 
bly and ECOSOC have relatively firm control over their own sub-bodies. 
But, in their relations with the constitutionally independent specialized 
agencies, they must rely more on the carrot than the stick. The Charter 
provisions regarding this latter area arc rather detailed — six articles in all 
— as if the framers anticipated some difiBculty. 

The term “specialized agency” — a new expression born with the UN — 
is defined as an intergovernmental body with “wide international respon¬ 
sibilities ... in economic, social, cultural, educational, health and related 
fields . . . brought into relationship with the UN. ...” (Article 57). The 
UN is also empowered to initiate negotiations to create new agencies 
(Article 59). To coordinate these bodies ECOSOC may enter into agree¬ 
ments with specialized agencies, subject to General Assembly approval, 
defining the terms of the relationship (Article 63); may take stejos to 
obtain reports from the agencies (Article 64); and arrange to have repre¬ 
sentatives of the agencies participate, without vote, in the deliberations of 
ECOSOC and its commissions, and vice versa (Article 70). Finally, while 
both the Assembly and ECOSOC may adopt recommendations on any 
aspect of the coordination process, the architects of the Charter were not 
willing to give the UN any binding power over the specialized agencies. 

The Dumbarton Oaks version, made in the image and likeness of the 
July 1944 United States plan, established the distinctly anti-centralization 
pattern which was ultimately incorporated in the Charter.^® At San Fran¬ 
cisco, it was the indefatigable Canadian delegation which led the effort 
to reinforce the UN-specialized agency relationship by providing for re- 
49 UNCIO, III, pp. 19-22. 
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ports on compliance with UN recommendations, UN representation in 
specialized agency meetings, UN “appraisal” of the agencies’ performance, 
UN initiation of negotiations to create new agencies, and the furnishing 
of UN services at the agencies’ request. At tlie same time, Canada and 
other states wanted the budget review function to be jilaced explicitly in 
tlie hands of the Assembly rather tlian its underling, ECOSOC.’’" Ulti¬ 
mately all of th(?se suggestions were woven into the Charter. 

After San Francisco. Since San Francisco the need for coordination has 
become steadily more pressing, and tbe UN has exercised increasing inge¬ 
nuity to find ways of embracing the agencies more closely without squeez¬ 
ing the independent life out of them. In December 1945 the Preparatory 
Commission set the pace by recommending the greatest possible haste in 
lashing the UN, just about to be launched, to those agencies that were 
already in existence. Among twenty matters which it listed as appropriate 
channels for collaboration between the organizations, it gave particular at¬ 
tention to representation of the agencies on a coordination commission 
headed by the UN Secrctary-G<aieral (which later materialized as the; 
Administrative Committee on Coordination described above). 

The Commission also anticiiJated the possibility, not exijlicitly provided 
for in the Charter, of conferring on the Assembly the “responsibility for 
voting , . . [the agencies’] budget.s” as part of a “consolidated budget.” 
While it was noted that the League and ILO had had such an arrange¬ 
ment, no mention was made of the fact that the ILO had insisted on al¬ 
most complete budget autonomy except for formal Assembly review and 
approval. The Preparatory Commission was obviously torn between the 
efficiencies that might flow from such an innovation and the practical diffi¬ 
culties that stood in the way, such as the need for amending agency con¬ 
stitutions and the varying membershij)s of the UN and the agencies. 

The actual negotiation of agreements with the spccializc'd agencies was 
initiated by ECOSOC in Febr>iary 1946 when it created its Committee on 
Negotiations. Perhajis it is unfortunate that this was the first step in the 
coordinating process since agencies, like most governments and individuals, 
are often willing to agree to more in practice than in a binding contract. 
Tims the agencies tended to approach these negotiations like cautious 
wrestlers. 

Pattern of Agreements. The agreements negotiated thus far can be divided 
into three broad categories. The first and largest group consists of agree¬ 
ments with those agencies that are fairly recent in origin, have far-reaching 
authority and have consented to a rather close relationship with the UN; 
ILO, FAO, ICAO, UNESCO, WHO and WMO. They have agreed to 
cooperate with the UN in the following matters: 

•"•o Ibid., X, pp. 21, 320, 328. 

<*1 Report of the Preparatory Commission of the United Nations, p. 45. 

®2See comment in Coordination of Economic and Social Activities, p. 13. 
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1. Reciprocal representation on matters of mutual concern. 

2. Exchange of information and documents. 

3. Reciprocal proposal of agenda items. 

4. Reciprocal consideration of recommendations. 

5. Regular reports by the agencies including inlormation on compliance 

With recojimiendiitions. 

6. Agency assistance to the Security and Trusteeship Councils as re¬ 
quested. 

7. Furnishing of information regarding cases before the International 
Court of Justice. 

8. Advance authorization for the agencies to request advisory opinions of 
the Coin t on legal questions within the scope of their activities and not con¬ 
cerned witli tlie relationship between the UN and the agencies. 

9. Cooperation on personnel procedures including “eventual development 
of a single unified civil service,” consultation regarding possible Interna¬ 
tional Civil Service Commission, exchange of j)ersonnel and common 
machinery for settling personnel disputes. 

10. Avoidance of duplication of statistical and other services. 

11. Close budgetary relations including consultation on budget prepara¬ 
tion, transmission of annual budgets to UN and consultation “concerning 
appropriate arrangements for tlie inclusion of the [agency] bndget[s] .. . 
witliin tfie general budget of the UN.'*®-^ 

While these agreements reflect the difficulty of trying to harness together 
independent agencies, they provide an ample base for collaboration. The 
most difficult issue was the question of the consolidated budget. Though 
this innovation might result in certain administrative economies, it seems 
of dubious practicality since it would cause great difficulties in the case of 
states that belonged to some of the specialized agencies but not the UN. 
Nor is it clear that it would he as effective an instrument as various other 
cooperative arrangements for coordinating the planning of UN and agency 
programs. 

The second group of agreements consists of those with the International 
Bank for Reconstruction and Development (IBRD) and International Mon¬ 
etary Fund (IMF). The leadership of these twin agencies, heavily 
weighted with United States financial personnel and thinking, took the 
most rebellious position against UN supervision. The thesis was that these 
bodies were created to make decisions on the ba.sis of strictly confidential 
information in accordance with pure banking principles unsullied by the 
profane hand of politics. While the general pattern described above was 
also followed here, many individual points were carefully blunted by re¬ 
strictive qualifications: 

1. UN representatives may attend meetings of only the Board of Gov¬ 
ernors, not Executive Directors. 

2. Both agencies agree only to give “due consideration” to UN-proposed 
agenda items. 

53 United Nations, General Assembly, R€:solutions Adopted . . . During the Second 
Fart of the First Session . . . . , Doc. A/64/Add.l, p. 78. 
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3. The UN may make no recommendations "without reasonable prior 
consultation” and should refrain from such recommendations on individual 
loans. Nor is there any requirement to report action taken. 

4. Both agencies are assured full autonomy "in deciding the form and 
content” of their budgets and thus are not obligated to transmit any budget 
to the UN. 

The United States defended llio full text of these? agreements. The 
United Kingdom approved them conditionally with the hope that certain 
alterations could be made later. The Soviet bloc jAus various liberal middle 
and small powers, such as Australia, New Zealand and Norway, vigorously 
criticiz(?d the agreements for throwing unnecessary sand in the coordina¬ 
tion machinery. Although the skittish attitude of these two agencies is 
understandable, it seems excessively cautious, especially since they are 
bound to observe no more rigorous technical and professional standards 
than are such agencies as the FAO and WHO. It seems particularly un¬ 
reasonable to refuse to transmit administrative budgets so that they may 
be part of a regular comparative analysis of costs and procedures. 

The third group is comprised of the agreements with the ITU and UPU. 
These agencies, of old "Inireau” vintage, have been in existence longer 
than the others, perform more limited functions of a highly specialized 
nature, and are less active and less closely related to the broad objectives 
of the UN. Consequently these agreements, though conforming to the 
general pattern described above, are briefer and less detailed. This is 
e.specially true of the passage regarding assistance to UN organs, personnel, 
budgetary arrangements, and statistical and other services. 

Coordination Campaign, Since 1947, national delegations, hard-pressed 
by tight-fisted legislatures, have maintained a steady chorus calling for ever 
greater “coordination” — for the sake of efficiency, yes, but primarily to 
save money. This campaign has been carried on through a number of 
channels. On the staff side, the Administrative Committee on Coordination 
(ACC) (UN Secretary-General and staff directors of the specialized agen¬ 
cies), assisted by various sub-bodies, deal with both administrative and 
substantive issues involving coordination. The Technical Assistance Board 
(TAB) was created by ACC in 1950 to harmonize the efforts of the 
agencies cooperating in the Technical Assistance Program, which is un¬ 
doubtedly the strongest instrument for coordination today. The Secretary- 
General and ACC report their efforts to ECOSOC. The Secretary-General 
has also published annually a Catalogue of Economic and Social Projects 
to keep everyone informed of what everyone else is doing. 

The specialized agencies have been requested to submit to ECOSOC 
annual reports on their activities including the degree of compliance with 
past UN recommendations and their plans for the future. ECOSOC has 
also requested the specialized agencies to screen all their projects in terms 
of criteria developed by ACC (feasibility, significance of scope, adequacy 
of preparation and coordination, and significance of potential results).®^ 

Docs. E/1810 and E/1810 /Coit. 1; ECOSOC Resolution 324 (XI). 
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And the Assembly has requested them to transmit their budgets, not to 
ECOSOC but to the Secretur)-General tor incorporation as “information 
annexes'* with his annual budget message to the Assembly. ECOSOC 
examines tlie xarioiis reports and makes appropriate recommendations to 
the Assembly, Secretary-General and specialized agencies. Finally, the 
Assembly engages in a Imefer review of all relevant coordination informa¬ 
tion. 

Thoughts on ^'Coordination" “Coordination” is perhaps the most used 
and least understood word in the UN economic and social vocabulary. It 
is also a far more central and controversial issue in EC^IOSOC than in any 
other UN organ. Why? First, thi' economic and social machinery is more* 
decentralized and comx)I('x than the rest of the UN apparatus. And there 
is greater concern for economy, where the results are so long-range and 
hard to measure, which makes the Members j)articiilarly sensitive to any 
kind of duplication. 

At the very root of the issue lies the conflict between the forces that 
urge unification and those that resist it. “Coordination” is the compromise 
that only partially satisfies each side. Nevertheless, this compromise has 
paid dividends that deserve frank recognition. It helped entice the Soviet 
Union into the UN fold. It probably resulted in squeezing a larger total 
of contributions out of congenitally j)arsiinonious national treasuries than 
if the specialized agencies had been born part of tlu^ UN brood. And it 
has encouraged healthy competition among the separate staffs. But, in 
spite of these gains, the obvious requirements of efliciency and economy 
have dominated the debates since 1946 and have given rise to an over¬ 
whelming trend towards greater centralization rather than decentralization. 

The present need, however, is not so much for new machinery as for a 
more profound and universal adoption of the habit of coordination. Gov¬ 
ernments and agtmeies should consult regularly and automatically not only 
during the execution of projects but from the earliest planning stages. 
They must cooperate at the bottom as well as the top where the Adminis¬ 
trative Gommittee on Goordination has done a creditable job. They should 
think constantly in terms of pooling experience, personnel and equipment. 

The concept of priorities is a useful though difficult and little under¬ 
stood tool. The United States has pushed it hard, while the British have 
been somewhat less enthusiastic. Among the obvious hurdles that stand 
in the way is the irroblem of agreeing on what is of primary importance. 
Some, including the British, have said the priorities are not and cannot 
be the result of dispassionate debate but arc dictated by emergencies, such 
as the Korean conflict. Some have said that projects should be judged in 
terms of their contribution to the maintenance of peace, while others insist 
that they cannot and should not be measured in terms of such immediate 
“political” goals. Tlien there is the undeniable fact that agencies having 
different kinds of jobs (the UPU as compared with UNESCO) require 
different kinds of priorities. ECOSOC recognizes all of these thorns on the 
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rose but nonetheless has gone ahead to formulate some tentative criteria. 

Finally, governments themselves need to coordinate their own policies 
more effectively. Too frequently a state’s delegate to the Second (Eco¬ 
nomic and Financial) Committee will call for a new study by the Secre¬ 
tariat’s Economic Department, while the same country’s delegate to the 
Fifth (Administrative and Budgetary) Committee wants to cut the Eco¬ 
nomic Department’s appropriation. It is time that the right and left hands 
work as if they belonged to one body. 


General Conclusions 

Measured in terms of the most tangible and relevant yardstick available, 
the League experience, it is clear that the over-all UN economic and social 
system is fundamentally a continuation of the past. At the same time, it 
represents much that is significantly different. Assuming that broad, vig¬ 
orous and influential international collaboration is to be desired, many of 
these innovations have resulted in unmistakablt; progress. In essence, the 
new system’s chief strengths are its more positive and comprehensive 
objectives, the greater iinjiortance of these activities in relation to the UN’s 
security functions based on a clearer recognition of the, interaction of the 
two fields, the closer links to the full UN membership through the Assem¬ 
bly, the broader range of Asian and other nations participating in the sys¬ 
tem, the more thorough and competent direction furnished by a separate 
Economic and Social Council distinct from the Security Council and the 
more ample financial and personnel resources. 

Yet, if this glance backwards is moderately reassuring, we have only to 
look ahead to see how far we have yet to travel. The all-important fact 
that overshadows the new system, as it did the old, is that nations are 
loath to relinquish any more of their freedom of action than they think 
absolutely essential for their well-being. Consequently the architects of the 
UN system, led by the major powers, have given no formal binding author¬ 
ity to the Assembly, ECOSOC or the Commissions, although in actual 
practice their policies and actions are frequently influenced by these bodies. 
While the Members have given larger financial contributions than they did 
to comparable League agencies, they still give amounts that are insignifi¬ 
cant compared with what they devote to national programs. These are the 
most central and profound weaknesses which are seldom discussed in the 
public debates. 


ASSEMBLY AND ECOSOC 

The more frequently aired maladies are, in reality, more superficial — 
symptoms rather than causes — but nonetheless they deserve attention. 
First of all, the Assembly leaves much to be desired as a forum for dealing 
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with economic and social problems. The delegates assigned to the Second 
and Third Coniinittees often hick adequate competency, influence and 
briefing regarding the matters before them. The equal weighting of quit(‘ 
unequal nations is as unrealistic here as it is in the security realm. Nor is 
there enough time to do justice to the issues at stake. Finally, the Assem¬ 
bly tends to duplicate work previously done in other bodies. 

ECOSOC and its sub-bodies suffer from these as well as other afflictions. 
While the major and middle powers enjoy more preferred jiositions in 
these agencies than in the Assemibly, the weighting is entirely informal 
and haphazard. The deliberations frequently suffer from inadequate prepa¬ 
ration by both staff and delegates; hasty, superficial, jii'opagandistic and 
rep('titive discussion; and a lack of high-level, competent and continuous 
representation.While the matter of coordination, more complicated than 
in the League because of the proliferation of siiecialized agencies, is still 
a problem, informal dexices centering around the Administrative Com¬ 
mittee on Coordination and the Technical Assistance Board have greatly 
improved the situation. 


THE COMMISSIONS 

Behind the 1951 reorganization of ECOSOC Commissions lay certain 
fundamental considerations not likely to be apparent to the casual ob¬ 
server. Many of the underlying frustrations really st(‘mined from substan¬ 
tive disagreements on such difficult issues as the financing of technical 
assistance and the qiu'stiori of economic versus political human rights. 
Other tensions arose from the commissions’ lack of authority and resources. 
These problems might have been met by reinforcement, not n'trenchment, 
but none of the great powers was willing to strengthen the commissions in 
power or financial backing to any aiipreciable extent. 

Regarding the administrative aches and pains, on which the United 
States and United Kingdom concentrated most of their fire, one of the 
most significant developments was the retreat from the 1945 position fav¬ 
oring a hybrid governmental expert over a more independent specialist. 
But, in spite of the more recent British enchantment with the full employ¬ 
ment report, written by ‘Tree” experts, other expert reports have not been so 
pleasing to cither the British or the Americans. And ultimately the experts’ 
views require governmental support before they can be effective. This 
remains as essential under the new ECOSOC philosophy as under the old. 

It does seem valid, nonetheless, to believe that there is somewhat greater 
opportunity for bold progress beyond present policies if the advice pre¬ 
sented to governments is formulated by independent experts rather than 

For recent critical evaluations, see Ilcnri Langier, “Lc Consoil Economiciuc et 
Social,” Politique Etrangere, Vol. 16, No. 4-5 (Decenibcir 1951); A. Loveday, “Sugges¬ 
tions for the Refonn of the United Nations Economic and Social Machinery,” Interna¬ 
tional Organization, Vol. 7, No. 3 (August 1953). 
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Specialists tied to those same governments. Reinforcing this new philoso¬ 
phy is the strong vote of confidence which ECOSOC gave the Secretariat, 
specially sek'cted groups of nongovernmental experts, and the more nar¬ 
rowly limited and iirofessionalized commissions (Statistical, Population 
and Narcotic Drugs). 

Another significant trend that emerges from the ECOSOC reorganiza¬ 
tion is the warm approval bestow^ed on the regional commissions, non¬ 
existent in the League era, in prc'ference to the functional commissions 
which were tlu; normal League pattern. This development comes about 
basically because nations have felt, with justification, that the regional 
bodies were more sensitive to their own particular national and regional 
interests; the membership of these bodies is bound by stronger community 
ties; all nations in the ar(?a, even non-UN Members, arc included in the 
membership; these bodies can deal with all problems in each area as a 
related complex rather than as isolated phcTioinena; they s(?em to have iier- 
formed more positively and successfully than some of the other commis¬ 
sions, especially in Europe; and they have operated on a more decentralized 
basis close to the grass roots. Without denying the force of these argu¬ 
ments, one should also be aware of the possibility of an atomization of 
the UN economic and social program into a series of isolated regional 
camps. 
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UNRRA and Specialized Agencies 


United Nations Belief and Behabiliiation 
A drninis I ration (li NBBA) 


“All of the United Nations agree to cooperate and share in the work 
of UNKKA — each nation according to its own individual resources 
— and to provide relief and help in rc?habilitation for the victims of 
German and Japanese barbarism. . . . When victory comes there cun 
certainly be no secure peace until . . . the peoples of these countries 
have been restored to a normal, healthy, and self-sustaining exist¬ 
ence. . . — Fhanklxn D. Roosevklt^ 


These words were uttered by President Roosevelt on November 9, 1943, 
almost two years before the guns of World War II were finally silenced, 
to the representatives of forty-three United and Associated Nations meet¬ 
ing in the ornate East Room of the White House to sign the agreement 
creating the first UN economic and social body to prepare the world for 
peace. The revolutionary significance of UNRRA was particularly appar¬ 
ent to those who compared it with the poorly coordinated and inade¬ 
quately financed Allied efforts after World War I.- UNRRA was, in fact, 
to be the first international relief organization through which the major 
powers would actually merge their resources to support truly international 
operational programs backed by sizable funds and staff. 

The motives behind UNRRA were not as simple, however, nor did that 
organization represent quite as much progress as President Roosevelt’s 
optimistic eloquence seemed to suggest. Among its forty-four sponsors, 
UNRRA’s real parents were the United States and United Kingdom, whose 
first interest was to bind up the world’s economic and social wounds as 
quickly as possible, with a maximum spreading of the burden, as the best 

^ UNRRA Journal, First Council, pp. 1-2. ^ See Chap. 7. 
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means of promoting political and economic stability. Tliey were also inter¬ 
ested in soaking up surpluses of commodities, cliiclly wheat and wool, 
which might arise during the war because of the blockade or after the 
war because of the lack of purchasing power. Then, too, they wanted to 
prevent a competitive scramble for scarce relief supplies. Moreover, they 
used the UNRRA idea to soften the impact of the blockade and to hasten 
the end of the war by holding out to Axis-occupied populations the 
promise of relief aid as an enticing incentive. Another interest was to 
experiment with an international technical agency which, though never 
officially linked to the later United Nations organization, influenced the 
development of the subsequent UN-affiliated specialized agencies. And, 
above all, they wantcTl a “grand rehearsal” for the general organization 
which was to take the j)lace of the League. As President Roosevelt also 
said in 1943, “nations will learn to work together only by actually working 
together. ... It is, therefore, with a lift of hoj)e, that we look on the signing 
of this agreement . . . as a means of joining . . . together still more firmly.” ^ 


A GREAT EXPERIMENT IS BORN 

When various exile governments, such as the Netherlands, seemed to be 
initiating a race for relief supplies during 1941, the British called an Inter- 
Allied Meeting in London in September and established a cooperative 
program under an Inter-Allied Committee on Post-War Requirements (the 
“Leith-Ross Committee,” named for the British head of its secretariat). 
The Soviet Union promptly objected that this group was too much under 
the thumb of Britain, too narrowly preoccupied with the nc^eds of Europe, 
and too much tied to relief rather than long-range reconstruction and 
devclox^nient.^ The United States was not a member of the; Committee but 
endorsed it; authorized an observer in October; and began, early in 1942, to 
plan a more ambitious organization under the control of the great powers 
with an American as director of oj)erations (presumably to be financed 
chiefly by the United States).-''* 

In Jui\e 1942 the five major producers of wheat (Argentina, Australia, 
Canada, United Kingdom and United States) established an International 
Wheat Council. The signatories agreed, in conjunction with a program to 
prevent surpluses from wrecking the wheat market, to contribute certain 
quotas of wheat to a pool for the relief of war-strickem countries. Also in 
June the British and Americans hammered out the first draft agreement 
to establish UNRRA, later submitted to the Russians and Chinese.^' Further 
negotiations were delayed, however, due to the discouraging course of the 

3 UNRRA Journal, pp. 1-2. 

4 George Woodbridge, cd., UNRRA (New York: Columbia University Press, 1950), 
Vol. 1, pp. 10-11. 

® Postwar Foreign Policy Preparation 1939-45, Department of State Publication 
3580 (Washington: Government Printing Office, 1950), pp. 90-91. 

6 Ibid., pp. 515-517. 
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war, and a four-power draft was not released to the other forty Allied and 
Associated Nations until June 1943. 

Then the air began to crackle with criticisms. Tlie most threatening 
blast came from the United States Senate whose leadership, particularly 
Senator Arthur Vandenberg, insisted that the State Department incorporate 
provisions that would make clear the right of withdrawal, legislative ap¬ 
proval of all linancial contributions, the pnr(4y temporary character of the 
organization, and its limited mandate to deal with only relief and rehabili¬ 
tation, not long-range reconstruction (the British had concurred on this last 
point in the summer of 1942)." The; Soviet Union was equally adamant in 
urging that unanimity be required for all decisions but finally accepted the 
“Acheson compromise;” reserving unanimity for only a few questions, chiefly 
the appointment of a Director General. Both the British and Russians 
favored a relatively dccc'ntralized system, presumably to safeguard their 
own freedom of action, while the United States insisted on centralization 
with ample operating authority in the hands of the Director General, always 
expected to be an American. N<’verth(;less, it remained clear at all times 
that the organization could not legally, though it might in practice;, compel 
a nation to do anything against its will. The core of UNRRA’s mission was 
decided upon by certain British and American representatives, including 
John Maynard Keynes and Dean Acheson, in Washington in October 1943 
just before the final version was signed. 

It should be a temporary operation restricted to providing relief and reha¬ 
bilitation supplies and services imdcr the aegis of the already existing allo¬ 
cating agencies [the Combined Boards, dominated chiefly by the United 
States and United Kingdom], to nations not possessing sufficient foreign 
exchange resources to finance imports; obsci’ving the local distribution of 
these supplies and services; and attempting to secure a fair allotment of 
such goods and services before the Combined Boards in relation to quan¬ 
tities available and the just claims of competitor wealthy nations.® 


ORGANIZATIONAL PATTERN 

The stmchiral anatomy of UNRRA, reminiscent of the pattern of the 
League technical “organizations” and the ILO, was composed of the three 
familiar elements to be incorporated in all iiostwar specialized agencies: 
a plenary assembly (in this case, called the Council), an executive body 
(called the Central Committee), and a staff headed by a Director General. 
Each member state was entitled to one representative with a single vote 
in the Council; decisions were made by a simple majority of the members 
present. The Central Committee was first composed of only the Big Four: 
the United States, United Kingdom, Soviet Union and China, the Director 
General presiding without a vote. Subsequently, in response to criticism 

Ibid., pp. 203-204; Woodbridge, op. cit., pp. 14-32. 

* Woodbridge, op. cit., p. 32. 
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of this exclusiveness, Canada and France were added in August 1945; 
Australia, Brazil and Yugoslavia, in March 1946. 

Nonetheless, as the tempo of activities and expenditures quickened dur¬ 
ing 1945 and 1946, the Central Committee increasingly overshadowed the 
plenary Council, to which the Committee was constitutionally responsible. 
The Committee met on the average of once or twice a month, usually in 
Washington, while the Council met only once a year from 1943 to 1945, 
three times in 1946, and never thereafter. Though it was originally agreed 
that unanimity should be required in the Committee for only three types of 
questions, decisions were normally made during the initial friendly period 
by a “sense of the meeting” without formal vote. After friction developed 
between the Soviet Union and the Western powers in 1945, however, it 
was accepted that a decision coidd be reached by simple majority, though 
there was stiU some doubt about abstentions. 

The Director General was nominated by a unanimous decision of the 
Central Committee and fonnally appointed by the Council. He was the 
chief of staff—by agreement, always a national of the United States, but, 
because of the character of the men appointed, never a passive “rubber 
stamp,” often highly critical of United States policy, and always an active 
and influential figure who, within the budgetary limits fixed, normally held 
the operational initiative. At its peak, in June 1946, the total personnel 
numbered 27,800, the largest staff ever employed by any international 
agency. Total administrative expenses came to $46.8 million. Total goods 
and services distributed came to $3.9 billion, the largest amount ever spent 
by an international agency. To help guide UNRRA’s policies, several 
regional and functional advisory committees, composed of governmental 
representatives, were created during the first session to advise the Council, 
Central Committee and Director General. Because of the pressure of 
events, the interests of the great powers and the ascendancy of the Director 
General, however, most of these committees became increasingly less 
influential. 


CONCLUSIONS 

In comparison with the tardy, loose-jointed and feeble post-World War I 
relief efforts under the Supreme Economic Council, UNRRA was a far 
bolder breed of animal. UNRRA was established long before the fighting 
stopped rather than after the armistice was signed. It was empowered to 
engage in integrated direct operations rather than merely to advise on the 
coordination of national programs. It had large operational funds and 
staff of its own, while the Supreme Economic Council had little. And its 
membership was far more comprehensive than that of its predecessor. Its 
organizational pattern not only proved adequate for the tremendous relief 
program it carried out but also served as an influential model for later UN 
bodies. And its integrated coordination of a number of related economic 
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and social activities under a single root afforded firmer direction tlian is 
possible in the present UN flock clustered around tlie Economic and Social 
Council. Most important of all, the United States and Soviet Union sup¬ 
ported UNRRA as they did not support the World War I Supreme Eco¬ 
nomic Council. 

On the liability side, the Council, in which all Members were equally 
represented, soon proved an unrealistic and unwieldy forum, while the 
increasing dominance of the Central Committee, in which the great powers 
held a virtually weighted position, evolved extra-constitutionally without 
general agreement. Another liability, the absence of adequate authority 
to supervise the implementation of aid in the various recipient countri(;s, 
was due to the basic political decision underlying that organization b)' 
which all the great powers, including the Unit(*d States, agreed at the out¬ 
set that implementation of aid should be under the direct control of the 
recipient governments. Finally there was .some; inelBcicncy on the part of 
the stalf, but evidence indicates that it was due less to the caliber of the 
personnel involved than the general ijolitical situation and the emergency 
character of the job to be done. 


Food and Agricnllure Organizaiion {FAQ) 

“The rapidly increrising population of the world, together with 
the decreasing produ<tivity of the soil, makes world famine as great 
a threat to our civilization as the atomic bomb.” — Siu John Boyd 
Orr '* 


The character of FAO owes as much to the past as the present. Its chief 
designers were, for the most part, men who had long been active in inter¬ 
national agricidtural activities, particularly the Leagn('’s nutrition program. 
One of the key figures was Mr. F. L. McDougall, an Australian agricultural 
leader who is said to have inspired the League program as part of a plan 
to counteract the agricultural depression of the 1930’s without plowing 
under wheat and slaughtering pigs. Another central figure was Sir John 
Boyd Orr, a Scottish nutrition expert who had worked closely with the 
League Health Organization and was the source of much of McDougall’s 
thinking.^® 

In the fall and winter of 1942, the darkest period of the war, McDougall 
and Orr were in Washington and circulated a thirty-page memorandum 
(“The McDougall Memorandum”) calling for an ambitious postwar pro¬ 
gram to improve world nutritional conditions.” Discussions were held with 

® “Science, Politics, and Hunger,” The Nation, Vol. 169, No. 3 (July 16, 1949), p. 61. 

See John D. Black, “The International Food Movement,” The American Economic 
Review, Vol. 23, No. 4 (December 1943), pp. 791-811. 

For substance of McDougall program see his article “International Aspects of Post¬ 
war Food and Agriculture,” The Annals of the American Academy of Political and 
Social Science, Vol 225 (January 1943), pp. 122-127. 
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Department of Agriculture and other personnel, incliuling Ntr. Howard R 
Tolley, then Chief of the Bureau of Agricultural Economics, and Dr. Frank 
G. Boudreau, Chairman of the Food and Nutrition Board and formerly an 
official of the League Health Organization. It was these talks which led to 
President Roosevelts annouricenK'iit in Fi'briiary 1943 that a conference 
would he held in the spring to explore long-range postwar food problems. 
As the official D(?partinent of State* account has put it, 

The initiative in this move was the President's. The desirability of such a 
conference had been raised in the Department only a few days before, on 
the grounds that tliere was some public feeling that international discussion 
of postwar i^robleriis was being too long delaxed and that food was a 
relatively iioncoiitroversial subject on which to proceed for the first full 
United Nations Conference at this still exploratory stage. . . . [The Presi¬ 
dent] chose food and agriculture as the subject offering the best chances 
for immediate success in the first attempt to test the willingness and abiliU^ 
of the United Nations to cooperate on postwar probltans.^- 

It was at the pleasant resort of Hot Springs, Virginia, that the; ‘‘first peace 
conference” (United Nations (Conference on Food and Agriculture) met 
from May 18 to June 3, 1943. Unlike the Combined Food Board and other 
wartime organizations, the Conference was opened to all forty-four United 
and As.sociated Nations. Nonetheless, it is scarcely surprising that its deci¬ 
sions were shaped largely by the interests of the great powers, particularly 
the United States and the United Kingdom. While the Soviet Union had 
not played a significant role in jilanning the Conference, it sent a delega¬ 
tion which devoted most of its att(*ntion to immediate i^ostwar relief needs. 
As with most postwar planning, the Conference found it easier to rebuild 
what had stood before than to build something new. There was general 
willingness to continue the familiar informational and technical advisory 
functions previously performed by the League and the International Insti¬ 
tute of Agriculture in Rome. 


BUFFER STOCK vs. PACT 

The greatest stumbling block, which the Conference was never able to 
surmount, was the question closest to the pocketbooks of both producer 
and consumer interests: how to get more and better food into the mouths 
of millions of people who had inadequate purchasing power. The pro¬ 
ducers could not forget that all during the interwar years they invariably 
produced more than they could sell. The British, inspired chiefly by the 
thinking of John Maynard Keynes and John Boyd Orr (the latter was left 
at home presumably because of his radical ideas on governmentally man¬ 
aged agricultural economies), urged a “buffer stock” plan whereby an 
international agency would buy and sell in the open market in order to 

12 Postwar Foreign Policy Preparation . . . , p. 143. 
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stabilize agricultural prices and promote increased consumption at lower 
prices. 

The United States program was patterned after the international wheat 
agreement, concluded in 1942 under American auspices to help soak up 
wheat surpluses. Andrew Cairns, Secretary of the International Wheat 
Council, and other United States leaders believed that the buffer stock 
plan, because of limit(jd iiurchasing power, had proved helpless to stem 
the flood of serious long-run suriikises. They wanted such situations dealt 
with through the wht^at pact type of intergovernmental commodity agree¬ 
ment, participated in by consumer as well as producer nations, which would 
seek to regulate production, stocks, and trade as well as prices. Surpluses, 
not sold at the prices set, would be handed to international food pools 
which would make them available on a loan basis, at a discount, or as a 
gift to deficit countries unable to pay the full i^rice. The United States also 
urged that FAO wait until an over-all trade agency, later called the Inter¬ 
national Trade Organization (ITO), could coordinate all commodity agree¬ 
ments. The British, who were dependent on large food imports and 
wanted them at the lowest possible prices, revsisted the American plan 
because tliey felt that such commodity agreements, based on crop restric¬ 
tion, direct price controls and trade quotas, had usually benefited the 
producer more than the consumer states.^*^ 

The Conference's final word on this key issue of matching supply with 
purchasing power was, first of all, to pass the buck to a future international 
full employment program that would hopefully achieve a “balanced and 
world-wide expansion of ('conomic activity.” The delegates then approved 
the principles of some kind of commodity arrangements, supported by 
certain vague phrases calculated to satisfy both sides, but left a specific 
solution of the dispute to future discussion both inside and outside FAO. 
As for the actual structure of FAO, tlu; (k)nference ertsated an Interim 
Commission on Food and Agriculture to fill in the details and prt'sent them 
to the individual governments for final approval. The Interim Commission 
set up shop in July 1943 and, by August 1944, had completed a draft con¬ 
stitution which was finally signed and went into effect at Quebec in Octo¬ 
ber 1945. 


FUNCTIONS AND STRUCTURE 

The general purposes of the FAO, according to its constitution, arc to 
improve the efficiency of agricultural production and distribution and to 
raise levels of nutrition and standards of living. Its weaiions in this cam¬ 
paign are ever wider and dc^qier rest'arch as well as policy recommenda- 


For discussion of this debate see Jean Atherton Flexncr, “Food Policies of the 
United Nations,” The American Economic Review, Vol. 33, No. 4 (December 1943), 
pp. 812-824; “World Food Plans,” Fortune, Vol. 28, No. 5 (November 1943), pp. 158- 
161; Postwar Foreign Policy Preparation . . . , pp. 619-621. 
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tions on all aspects of these matters including the provision of adequate 
credit and the adoption of agricultural conimodify agreements. Further¬ 
more, this early constitution contains a pioneering mandate to “furnish . . . 
technical assistance . . . (andj organize missions ...” to implement the 
FAO s objectives in the field. 

Admission to membership is authorized for those signatory states that 
subsequently ratified the constitution and other states approved by two- 
thirds of all the members. As of April 1953, sixty-eight countries had 
joined. The plenary assembly is the Conference in which each member 
state has one vote. Meetings were originally held once a year but were 
changed in 1949 to once every two years. Decisions are made by simple 
majority except that a two-thirds vote is required to make recommendations 
for national implementation, to submit conventions for national ratifica¬ 
tion, to admit new members, to discharge new functions assigned by govern¬ 
ments or agreement with other public international bodies, and to recom¬ 
mend amendments involving new obligations (subject to ratification by 
two-thirds of all members and binding on only those ratifying). 

The Council, established in September 1947, is the executive body which 
is composed of eighteen member states elected by the Conference, with 
one vote apiece. Previously there was an Executive Committee of fifteen 
experts chosen by the Conference to act for the entire membership. The 
Council meets twice a year and makes its decisions by simple majority. 
There are also various standing advisory committees appointed to deal 
with such matters as agriculture, economics, fisheries, forestry, nutrition, 
rural welfare and statistics. Regional commodity commissions have been 
created to study and advise on the production, distribution, conservation 
and consumption of certain key commodities. These include the Interna¬ 
tional Rice Commission, established in January 1949, with headquarters at 
Bangkok, Thailand; the Indo-Pacific Fisheries Council, established in No¬ 
vember 1948, also with headquarters in Bangkok; the European Forestry 
and Forest Products Commission, establi.shed in July 1948, with headquar¬ 
ters in Geneva, Switzerland; and the Latin American Forestry and Forest 
Products Commission, established in May 1949, with headquarters in Rio 
de Janeiro, Brazil. There are also national FAO committees in over fifty 
countries to serve as contacts between the FAO and various non-govern¬ 
mental agricultural groups. The Director-General, appointed by the Con¬ 
ference, supervises a staff which normally numbers approximately 1,100. 
The annual budget is approximately $5 million supplemented by about 
another $5 million furnished by the UN Expanded Technical Assistance 
Program beginning in 1950. FAO headquarters were moved from Wash¬ 
ington to Rome, Italy, in April 1951. Regional offices are located in Wash¬ 
ington, Mexico City, Rio de Janeiro, Santiago, Cairo and Bangkok. 
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CONCLUSIONS 

FA^O is significant not only for itself but because it was the first of tho 
new ])<).st}vur specialized agent ii's anti cast its siiatlovv upon all that fol¬ 
lowed in its footsteps. Sir John Boyd Oir and others hoped that it would 
not “be a mere fact-finding body” but a “grt'at insfrunient for creating a 
world of iilonty, a world of prospt'rity, and a world of 2 i(>ace.” His Jiojies 
were only partially and inip('rfectl>- fulfilled. The FAO is bigger, more inte¬ 
grated, more conijirehensive in nieinbi'rshiji, more ambitious and vigorous 
in activities and more influential than its jiredecessors. Nevertheless, man\' 
other organizations, such as ECOSOC, WHO, IBRD and ILO, are also 
cultivating the agricultural field, and coordination is still a problem. 
Another fundamental step forward is that, through its missions, regional 
offices, commissions, conferences and national committees, FAO is closer 
to the “grass roots” than were its jiredecessors. While its staff and budget 
are also large, they are still pitifully inadequate. The U.S. Department of 
Agriculture spends about $1,205 million annually as compared with FAO s 
$11 million. Finally' tluTe is the shift in jiolicy emphasis from a narrow 
technical interest to an appreciation of the relation of agriculture to the 
total world economy and a .special concern regarding the problem of how 
to finance increased and more equitable agricultural consumption. 


Inlernalional Monetary Fund (IMF) and International 
Bank for Beconslradion and Development {IBRD) 

At secluded Bretton Woods, New Hamp.shire, in the summer of 1944, 
twin agencies — the Fund and tho Bank — were born to grapjile with the 
crucial and complex problems of international lending and monetary regu¬ 
lation.’*’ The destinies of these organizations were shajied largely by com¬ 
promises worked out biitween the principal postwar creditor nation, the 
United States, and the principal debtor nation, the United Kingdom, in 
which process the Americans, bixause of their fortunate financial position, 
had the upper hand. 

The United States, realizing that after the war it would stand in the 
enviable position of being not only the world’s largest creditor nation but 
also the only great power with surplus production available for export, 
wanted to grease the ways of trade by stabilizing exchange rates and pro¬ 
moting investment but was inclined to be conservative about the conditions 
governing international lending. The British, compelled to live far beyond 
their means in fighting the war, looked forward to the bleak prospect not 
only of being the world’s largest debtor but of being unable for some time 

i<“Food for All Mankind,” Survey Graphic, Vol. 36,.No. 10 (October 1947), p. 560. 

For major sources on planning process see Suggestions for Furtlier Reading at the 
end of this chapter. 
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to produce enough exports to pay for even essential imports. Thus they 
wanted large amounts of relatively easy credit and insisted on exerting 
pressure on creditors as well as debtors to restorer the' balance of payments, 
a view not calculated to kindle joy in the hearts of many U.S. financial 
\caAcis. 

On some issues the “White” and “Keynes” plans (named for the two 
major advisers involved—America's H. D. White and Britain’s J. M. 
Keynes) looked very much like twins. They both favored: (1) exchange 
stabilization as a major objective; (2) a prohibition against altering ex¬ 
change rates beyond narrow limits, except with international approval: 
(3) the use of an international currency unit dc^fined in terms of gold 
(Americans called it “unitas”; the British, “bancor”); and (4) the assign¬ 
ment of cpiotas to each member nation to determine amounts that could be 
borrowed as well as voting strength. 


BATTLE OF FINANCIAL TITANS 

In other respc?cts, the two plans looked scarcely like distant cousins. The 
Unit('d States proposed rather limited credit resources (originally approx¬ 
imately $5 billion) contributed in advance by members according to quotas 
and available to members to meet purely temporary (not fundamental) 
deficits in their balances and only by jiermission of the international organ¬ 
ization. The British wanted a system, based on the pattern of their own 
domestic banking practices, which would exact no advance contributions 
but would allow a iru'inber to run a deficit in the clearing account uj) to 
the amount of its quota, limited only by the total amount of the quotas of 
all oth(‘r iiK'mbers. The creditor was to receive a corresiionding credit (in 
terms of “bancor”). The United States would thereby have assumed a 
potential obligation to grant credits of from $25 billion to possibly as high 
as $100 billion. The Union was to have authority not only to prod debtors 
into living within their means but also to penalize creditors whose credits 
rose too high on the theory that creditors as well as debtors would be to 
blame for balance of payments difficulties.'^* 

In all of this planning, the American idea of a bank received relatively 
litth? attention until shortly before the Bretton Woods Conference. The 
planners tended to think of the monetary problem as the more important 
.short-range issu(% and Britain and other war-battered countries felt unable 
to pledge significant amounts of credit for the use of others. 

In mid-June 1943 the circle of governmental consultation was widened 
to include seventeen other large and middle powers, including the Soviet 
Union, French Committee of National Liberation and China, in an infor¬ 
mal three-day session of technical experts in Wa.shington. Later, at the 

John Parke Young, “Developing Plans for an International Monetary Fund and a 
World Bank,” Department of State Bulletin, Vol. 23, No. 593 (November 13, 1950), 
p. 782. 
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beginning of 1944, a group of Soviet experts went to Washington to discuss 
the plans and, after careful analysis of the issues, stated that they believed 
it would be possible for the Soviet Union to participate in the prospective 
organization. 

In the mercifully temperate summer climate of Bretton Woods, New Hamj)- 
shire, the representatives of all forty-four United and Associated Nations 
finally met from July 1 to 22, 1944, to complete the plans which had been 
so long aborning. The chief arcliitects, the United States and United King¬ 
dom, still had to work out a final compromise between themselves. Russia 
scciucci primarily interested in seeing how the financial scheme could help 
her reconstruct and develop her war-ravaged economy. And the middle 
and smaller nations wanted to be certain that their needs would not be 
overshadowed by the interests of the great powers. 

The following issues, most of them familiar since 1942, were the chief 
bones of contention among th(' delegates: (1) slicing up the quota pie so as 
to maximize borrowing rights under the Fund and minimize lending obli¬ 
gations under the Bank; (2) determining the degree of automaticity in the 
Fund’s lending; (3) settling the argument between those favoring low 
and high charges for Fund lending; (4) dealing with the Soviet Unions 
request for lower gold contributions, special aid for postwar reconstruction 
and reducing the demand for information on national operations; (5) satis¬ 
fying those countries, chiefly Latin American, that wanted Bank loans for 
development rather than reconstruction; (6) fixing limits on national restric¬ 
tions aimc'd at fostering full employment and balancing international pay¬ 
ments; (7) defining the transitional period during which certain restrictions 
would be tolerated; and (8) wrestling with various other matters such as 
weighted voting, withdrawal from membership and the relation of the 
Fund and Bank to trade and other aspects of economic policy. 

The Articles of Agreement, signed at Bretton Woods, went into effect 
in December 1945. 

ORGANIZATION OF INTERNATIONAL MONETARY FUND 

Purposes and Functions 

1. General purposes: 

a) promote international monetary cooperation; 

b) facilitate the expansion and balanced growth of trade, and contribute 
thereby to the promotion and maintenance of high levels of employment 
and real income and to the development of the productive resources of 
the members; 

c) promote exchange stability, maintain orderly exchange arrangements 
among members, and avoid competitive exchange depreciation; 

d) assist in establishing a multilateral system of payments and in eliminating 
foreign exchange restrictions; 

e) help members correct maladjustments in their balance of payments with¬ 
out resorting to measures destructive of national or international pros¬ 
perity; 
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f) shorten the duration and lessen the degree of disequilibrium in the inter¬ 
national balances of payments of members. 

2. Resources available: Each member is assigned a quota, according to the orig¬ 
inal Articles of Agreements or by a four-fifths vote plus the consent of the 
member. These range from $0.2 million for Panama to $3,175 million for the 
United States (with 33 per cent of the voting power). The four next largest 
arc the United Kingdom (14 per cent), China (6 per cent), France (6 per 
cent), and India (4 per cent). Each member is required to pay 25 per cent 
of its quota in gold; the remainder, in its own currency. 

3. Conditions rcff^ulaiing access to the Fund: 

a) Members may not alter their exchange rates more than 10 per cent from 
their initial par value without Fund’s permission. A uniform proportionate 
change in all par values (i.e., changing the value of gold) requires^a 
majority vote plus the approval of the two nations liaving 10 per cent of 
the total quotas (United States and United Kingdom). 
h) Members must maintain the gold value of their contributions to the Fund. 

c) A member may purchase, by paying an equal amount of its own currency, 
up to 25 per cent of its quota in some other currency or currencies in any 
one year, to a top limit of 125 per cent of its quota. 

d) Tlicre is a standard service charge of S per cent a year and additional 
interest on a gradually increasing scale, as the borrower draws in excess 
of 25 p(‘r cent of its quota. 

e) (Countries that are gaining gold and foreign exchange must use half of the 
amounts gained to reduce the total of their own currency previously depos¬ 
ited with the Fund in return for other currencies. 

f) Members may use currencies purchased from the Fund only for purposes 
approved by the Fund. 

g) Membc'is pledged themselves to restore free convertibility and transfer 
but only after a tiansition period which was expected to end five years 
after the Fund commenced operations, 

h) The Fund may declare a currency generally scarce (most likely the United 
States dollar) and take steps to ration and replenish its supply of that 
currc'ncy. Under such circumstances members may impose temporary 
restrictions on payments in the scaree currency. 

i) Members may not use Fund resources to maintain large or sustained out¬ 
flows of capital (flight capital) and they are authorized to control such 
movements. 

/) Members arc pledged to furnish the Fund a vast supply of relevant infor¬ 
mation. 


Structure 

1. Memhership — states attending Bretton Woods Conference who ratified 
Agreement before December 31, 1945, and other states admitted by Board of 
Governors by simple majority of total voting power; fifty-four as of April 
1953. 

2. Board of Governors — central plenary body. 

a) Composition — each member entitled to one Governor and one alternate 
with voting power according to quotas; five-year terms with eligibility for 
reappointment. 
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b) Meetings — annual; additional meetings when called by five members or 
those with one-quarter of voting power. 

Procedure — decisious bv ^\wvie.d 

in Articles of Agreement. Each member has 250 votes plus one additional 
vote for each $100,000 of its quota. Each Governor casts all the votes 
allotted to the member state he represents. In voting on certain matters, 
such as waiving conditions governing the use of the Funds resources, 
voting power is adjusted to reflect members' use of the Funds resources. 

3. Board of Executive Directors — executive body responsible for the conduct 
of the Fund’s general operations under authority delegated by the Board of 
Governors, excluding certain matters, such as revising members’ quotas, which 
cannot be delegated. 

a) Composition — total of fourteen. Five Directors are appointed by the 
five me'mbcrs having the largest quotas. The remaining nine arc elected 
by the Governors representing the other members as follows: seven by 
members other than the American Republics, and two by the American 
Republics. Terms are two years with eligibility for reappointment. 

b) Meetings — in continuous session. 

c) Procedure — decisions by simple majority except as otherwise provided 
in Articles of Agreement. Each Dire?ctor casts as a unit the total number 
of voles alU^tted t(^ the country which appoints him or the countries which 
elect him. 

4. Managing Director — chief of the Fund’s operating staflF under the direction 
of the Executive Directors. He is appointed by the Executive Directors and 
serves as their chairman without a vole except a dc?ciding vote in the case of 
a tie. The staff normally numbers about 440. The administrative budget is 
approximately $5 million a year. Headquarters: Washington, D.C. 


ORGANIZATION OF INTERNATIONAL BANK FOR RECONSTRUCTION 

AND DEVELOPMENT 


Purposes and Functions 

1. General purposes: 

a) assist in the reconstruction and development of member territories; 

h) promote private foreign investment by guarantees or participation in loans 
and, when private capital is not available on reasonable terms, supple¬ 
ment private investment by providing finance for productive purposes out 
of its own capital, funds raised by it and its other resources; 

c) promote the long-range balanced growth of international trade and the 
maintenance of t^quilibrium in balances of payments by encouraging in¬ 
vestment lor devt'lopinent, thereby assisting in raising productivity, the 
standard of living and conditions of labor; 

d) coordinate its lending with other international loans so that the more use¬ 
ful and urgent projects will be dealt with first; 

e) have due regard for the effect of investment upon business conditions in 
member territories and assist in bringing about a smooth transition from 
a wartime to a peacetime economy. 

2. Resources available: 

a) The Bank has an authorized capital of $10 billion divided into 100,000 
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shares of $100,000 each. The capital actually subscribed by the member 
governments as of December 1951 was $8.4 billion. The United Stat(\s 
subscription is $3,175 billion (with 33 per cent of the voting j)()\ver). 
The four next largest subscribers are Great Britain (with 14 per cent), 
China (6 per cent), France (6 per cent), and India (4 per cent). 

b) The total subscription is divided into tu'O parts: (1) 20 per cent craisti- 
tutes the Banks fund for direct lending. 2 per cent of this countries are 
required to pay immediately in gold or United States dollars. The remain¬ 
ing 18 per cent is pa\'able in each member’s own local currency upon 
call by the Bank. (2) 80 per cent to be paid only when the Bank needs 
it to make good on loans from private sources or guarantees. 

3. In implementing these objectives the Bank may: 

a) lend funds directly, from its capital funds or from funds it may borrow 
in the members’ investment markets; 

b) guarantee loans made by others; 

c) or participate in loans made by others. 

4. Conditions governing loans and guarantees: 

a) Loans may be made to member countries directly, any of their ])olitical 
sub-divisions, or to private business or agricultural enterprises in member 
territories. When the member government is not the borrower, however, 
its central bank or some comparable agency acceptable to the Bank must 
guarantee the loan. 

b) The Bank must be satisfied that the l)orrower is unable to obtain a loan 
elsewhere under reasonable conditions. 

c) The Bank must be satisfied that the borrower or guarantor will be able to 
meet its obligations under the loan. The conditions governing liquidation 
of the loans are relatively flexible and subject to adjustment to meet 
emergency situations. The rate of interest has varied from 2 to 3*2 per 
cent, 1 per cent of which has been the Bank’s commission to co\ er admin¬ 
istrative expenses. 

d) Loans are normally to be made only for specific projects of reconstruction 
or development. 

e) The total amount of the Banks financial assistance is not to exceed 100 
per cent of its unimpaired subscribed capital, reserves and surplus. 

f) Bank inspectors check on the “end-use” of loans with “due attention to . . . 
economy and efficiency and without regard to political or other non¬ 
economic considerations.” 

g) Debts must be repaid at the same gold value as they were borrowed. 

h) Currencies paid to the Bank in members’ own currencies and loaned 
directly cannot be exchanged by the borrowers for other currencies with¬ 
out the permission of the supplying country in each case. With loans bor¬ 
rowed from private sources or guarantees, the currencies can be freely 
exchanged after the loan or guarantee has been approved by the govern¬ 
ments concerned. 

Structure 

1. Membership — members of the IMF which accepted membership in the Bank 

before December 31, 1945, and other states admitted by Board of Governors 

by simple majority of total voting power. Fifty-four as of April 1953. 

2. Board of Governors — central plenary body. 
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0^ Cofnposttion—each member entitled to one Governor (usually a finance 
minister) and one alternate, willv voting power according to share of 
stock. Five-year terms with elij^ibility ior reiippointineiit. 

b) Meetings — annual; additional meetings when called by five rncnibers or 
those with one-quarter of voting power. 

c) Frocedure — decisions by simple rnajoiity except as otherwise provided in 
the Articles of Agreement. Each member has 250 votes plus one addi¬ 
tional vote for eacJi share of Bank stock held. Each Governor casts all 
the votes allotted to the member stale he represents. 

3. Board of Executive Directors — executive body responsible for the conduct 
of tlie Bank’s general operations under autliority delegated by the Board of 
Governors. 

a) Composition — total of fourteen. Five Directors are appointed by the 
five members having the largest number of shares of stock (United States, 
United Kingdom, China, France, and India), and nine are elected by the 
Governors of the remaining members. Terms are two years with eligibil¬ 
ity for reappointment. 

b) Meetings — normally once a month. 

c) Procedure — decisions by simple majority except as otherwise provided 
in the Articles. Each Director casts as a unit the total number of votes 
allotted to the country which appoints him or the countries which elect 
him. 

4. President — chief of the Banks operating staff under the direction of the 
Executive Directors. He is appointed by the Executive Directors and serves as 
their chairman without a vote except a deciding vote in the case of an equal 
division. The staff normally numbers about 430. Administrative expenses are 
approximately $5.7 million a year. Headquarters; Washington, D.C. 

CONCLUSIONS 

Measured alongside the past, the Fund and Bank show undeniable signs 
of progress. During World War II, the United Nations began to think 
about financial cooperation long before the war was over rather than leaving 
it, as was done after World War I, until great cracks in the financial edifice 
forced some last minute plastering. Then, too, the world*s foremost banker, 
the United States, was a founding member rather than an unofficial and 
uncertain ally as in the case of the League Economic and Financial Com¬ 
mittees. The Bank and Fund, furthermore, are really the first of their kind, 
unlike most of the other specialized agencies. While the League Commit¬ 
tees arranged a few loans and prodded national policy-makers, they never 
had funds of their own to lend nor as much authority, staff or adminis¬ 
trative budget. Individual governments, it is true, had previously cooper¬ 
ated in lending and stabilizing operations but never through arrangements 
that were as permanent, integrated, authoritative or comprehensive in 
membership as these. Finally the Articles of Agreement reveal increased 
appreciation of the interaction between monetary and financial policy as 
well as the relation between these two areas and problems of trade, in¬ 
come and employment. 
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But these agencies are only a beginning and still very weak in the face 
ot tbe tasks that confront them. The cavemom needs of nations con\d 
easily consume their resources. The major program of postwar financial 
assistance, the European Recovery Program, hurtled past on a separate 
track and quite overshadowed these two agencies. Largely because of the 
poverty of their bank balances, more than the inadequacy of their author¬ 
ity on paper, they have been relatively weak in influencing national policies. 
Finally, while their coordination with the UN has steadily improved, it 
could be tightened further. 

Inlernalional Trade Organization {I TO) and General 
Agreement on Tariffs and Trade {GATT) 

What blood is to men, trade is to nations. It is scarcely surprising, there¬ 
fore, that the busy planners of a better postwar world concerned them¬ 
selves with machinery that would once more tackle the complex trade prob¬ 
lems of tariffs, quotas and commodity agreements which had proved more 
than a match for the League. Two major schemes finally emerged. The 
first was the draft International Trade Organization (ITO) Charter, aimed 
at strengthening world trade by loosening its choking restrictions and con¬ 
trolling its palpitations of supply and demand in particular commodity 
markets. The second arrangement is called the General Agreement on 
Tariffs and Trade (GATT) which provided for a system of periodic con¬ 
ferences to engage in a vast swapping of trade concessions. 

PATTERN OF INTERESTS 

Of the many national interests that moulded these two plans, there can 
be no doubt that it was mainly the Americans who pushed them through, 
against some of the most tenacious and heated resistance of the whole 
postwar planning eflFort, especially on the iiart of the British. “Free trade” 
had long been a favorite battle cry of American liberals, some time after 
they had lost faith in domestic free trade, i.e., laissez faire.^’’ It was also 
obvious to many Americans, as well as non-Americans, that, after World 
War II, the United States would be the only great power prosperous and 
efficient enough to be able to compete comfortably in a free world market. 
At the same time it was equally apparent that this wealthy giant was still 
clothed in a thick suit of tariff armor which it was unlikely to shed over¬ 
night. 

During the ITO and GATT negotiations, the United States was joined 
in much of its free trade point of view by other nations that had tradi¬ 
tionally depended on international trade and hoped to be able to do well in 
the future: Ganada, Belgium, Holland and Scandinavia. The principal in- 

For comprehensive bibliography of private American plans see Clair Wilcox, A 
Charter for World Trade (New York; Macmillan, 1949), pp. 23-24. 
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gj;edieivts of the United States thesis were: (1) a desire to outlaw quan¬ 
titative restrictions (cliictiy import quotas) which the United States had 
rarely used, except in recent years, to bolster its sagging agricultural mar¬ 
kets; (2) a willingness to engage in negotiations aimed at a cautious re¬ 
treat from high tariffs; (3) insistence on special treatment for certain 
United States products, e.g., favoring American agricultural protectionism 
and discouraging foreign discrimination against United States movies; 
(4) a desire to muzzle cartels; (5) a preference for a code governing com¬ 
modity agreements inspired by the International Wheat Agreement in 
opposition to tlie FAO-Iiritish buffer stock concept; and (6) a plan to 
protect international’ investments from unreasonable expropriation and 
other misfortunes. 

British and Other Views 

When Britain had been the world s chief cornucopia of everything from 
nails to locomotives, she enshrined free trade as the eleventh command¬ 
ment. But, as Britain looked ahead to the end of World War II, her fond¬ 
ness for free trade became somewhat diluted by her preoccupation with 
how to make ends meet. Imports had to be slashed and exports greatly 
boosted. During these negotiations, therefore, the British, usually sup¬ 
ported by the French, promoted the following policies: (1) .stretching the 
loopholes in the prohibition against quantitative restrictions (on the 
grounds of balance-of-payments difficulties and the maintenance of full 
employment); (2) whittling down the United States attack on cartels; and 
(3) support for the buffer stock principle of commodity control. 

The middle and smaller powers stood, as usual, in the shadow of tin; 
mighty. Ever conscious of their inferior and vulnerable economic posi¬ 
tions, they were understandably suspicious and resentful. While sharing 
much of this discontent, wealthy Canada had managed to carve out a 
special position for herself close to the two great powers. Australia and 
India tended to lead the “have-not” dissidents, including most of the Latin 
American and Asian countries. Their chief concern was defending their 
freedom to regulate trade as part of their effort to achieve the twin eco¬ 
nomic heavens of full employment and industrialization. The Australians 
had particularly fresh and bitter memories of the blow dealt their all- 
important wool business by the great depression which many of them con¬ 
sidered the major United States’ export during the thirties. 

The argument in favor of protectionist restrictions to aid economic 
development was intertwined with an underlying antagonism between the 
small and large powers, the tension between colonial and anti-colonial 
states, and the popular view that the shortest road to economic develop¬ 
ment lay in the direction of forced large-scale industrialization. The in¬ 
terests of the Soviet Union were of relatively minor and indirect signifi¬ 
cance in these talks as compared with other UN preparatory negotiations. 
The Russians showed less interest in the possibility of gaining anything 
See pp. 232-233. 
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ihrougJU ITO tlian any of the other economic specialized agencies and 
never attended any of the ITO or GATT meetings. 

Battle of Trade Policies 

The first official blow struck for freer postwar trade was the United 
States-inspircd pledge inserted in the Atlantic Charter of August 1941 in 
which the United States and the United Kingdom, followed later by all the 
other United Nations, declared that they would 

endeavor, with due respect for their existing obligations [this qualifying 
phrase was added by Churchill to protect tlie Commonwealth preferential 
trade system], to further the enjoyment by all states, great or small, victor or 
vanquished, of access, on equal terms, to the trade and to the raw materials 
of the world which are needed for their economic prosperity. 

Then, in February 1942, the Americans extracted, as a price of wartime 
aid, a British pledge, recorded in Artiele VII of the Anglo-American Mutual 
Aid Agreement, promising the “elimination of all forms of discriminatory 
treatment in international commerce, and . . . the reduction of tariffs and 
other trade barriers.” 

Not, however, until after the UN Charter had been drafted in the sum¬ 
mer of 1945, did the United States and United Kingdom work out an agree¬ 
ment which resulted in a jiostwar loan of $S.75 billion to Britain at the 
same time that the British took the American oath of commercial liberal¬ 
ism, i.e., accei)tance of the United States’ Proposals for the Expansion of 
World Trade and Employment, published in December 1945. This cleared 
the way for a United States-si^onsorexl resolution adopted by the UN Eco¬ 
nomic and Social Council at its first session in January 1946 instructing a 
Preparatory Committee of nineteen key countries to draft an international 
trade charter in x^reparation for an International Conference on Trade and 
Employment. This Committee met in London from October to November 
1946 and in Geneva from May to August 1947. 

At the same time, on United States initiative, the Committee agreed to 
sponsor tariff iK'gotiations among its members during the Geneva session. 
While these negotiations took place under the umbrella of UN sponsor¬ 
ship, they remained legally outside the UN framework, primarily in order 
that the United States executive branch might adhere to the commitments 
as “executive agrecanents,” rather than treaties, under the terms of the 
Reciprocal Trade Agreements Act of 1934.^*^ The Final Act subscribed to 
by the governments partieixiating in these negotiations, completed at 
Geneva in October 1947, was the General Agreement on Tariffs and Trade 
(GATT). This document incorporated certain mutual obligations aimed 
at reducing trade barriers, overlapping some of the provisions expected to 
be included in the ITO Charter, and established an administrative frame¬ 
work to facilitate periodic negotiations in the future. 

10 William Adams Brown, Jr., The United States and the Restoration of World Trade 
(Washington: Brookings Institution, 1950), p. 62. 
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Tlic World Conference on Trade and Einploymcnt met at Havana, 
Cuba, from Nov^ember 1947 to Marcli 1948, one of tlu^ longest and most 
heated of all postwar planning conferences. This was the first trade meet¬ 
ing open to all nations (fifty-six attended), and the compromises tediously 
worked out iiinoiig the elite, the nineteen members of the Preparatory Com¬ 
mittee, now had to be defended against a chorus of complaints from the 
smaller and poorer nations. Approximately eight hundred amendments 
were proposed, two hundred of which would have knocked the props out 
from under the American plan. Still the most crucial and difficult crisis 
during the Conference was the* Anglo-American conflict, chiefly o\ur lim¬ 
iting import quotas. Finally an ITO Chartt*r emerged, bloody but un¬ 
bowed, and was signed by fifty-three countries on March 24, 1948. Iron¬ 
ically, howe\cr, the ITO has never come to life largely bt'cause of the 
protectionist opposition which has blocked ratification by the United 
States.-^ Consequently GATT has been reinforced to try to fill the vacuum. 


OBLIGATIONS AND STRUCTURE 

Although the ITO Charter now seems as dead as Adam Smith, it is inter¬ 
esting to see what that document anticipated, especially sinc(' most of its 
obligations have now been writtem into tlu? GATT. According to the final 
version of the Charter, its signatories pledge to take action to: 

1. achieve and maintain full and productive einployinenl. 

2. reconstruct and develop economic resources and increase productivity. Re¬ 
strictions, prohibited by the ITO, may be applied, as means towards lliis 
objective, with the consent of ITO mcmbcjrs. 

3. reduce tariffs sul)stantially on an unconditional inost-favored-nation basis 
(i.e., make all concessions granted available to all ITO members). Should 
a tariff reduction result in an increase of imports so sharp as to threaten 
serious injury to domestic producers, a member may suspend the reduction. 
No new preferential arrangement may be created (aimed particularly at the 
sterling area) except, with ITO permission, to promote economic develop¬ 
ment or to form a customs union or free trade area. 

4. relieve trade of hidden forms of protection (discriminatory internal taxes, 
provisions requiring a mixture of domestic with imported materials, restric¬ 
tive customs procedures, etc.); afford free transit of goods moving tlirough 
national territories; confine anti-dumping and retaliatory duties to cases of 
actual injury and limit them in amount; and publish fully and promptly all 
relevant trade regulations. 

5. abandon, as a general principle, all quantitative restrictions on imports and 
exports (as the most rigid anti-competitive barrier). This rule is subject to 
several exceptions, including the following: (1) a member suffering .serious 
balance of payments difficulties may use import quotas obsci-ving certain 
obligations, but must, in consultation with the ITO, relax them as tlie mem- 

See Heatinf^s Before the Committee on Foreign Affairs, House of Representatives, 81st 
Congress, 2nd Session on H. J. Res. 236, April and May, 1950; also William Dieboli Jr., 
“The End of the ITO,” Essays in International Finance, No. 16 (October 1952). 
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ber s monetary position improves and eliminate them entirely when the 
monetary difficulty disappears; (2) quotas on agricultural products may be 
used to supplerncmt domestic production, marketing control, and surplus 
disposal ])rograins if such quotas do not reduce the share of imports in the 

(‘d) discvuniiuitiou in the application oi quotas (aimed espcciaWy at the 
British) are allow(‘d during the li\'c-year transitional j^eriod provided for in 
the IMF Articles of Agreement but must be adininister(*d so as to maximize 
multilateral trade; after that period (ending February 28, 1952) discrim¬ 
ination is entirely subject to ITO or IMF control. 

6. prevent exchange controls from being used to frustrate efforts of ITO; use 
such controls in cooperation with the IMF. 

7. bring state tradiijg monopolies into conformity with all of these objectives. 

8. inform the ITO of subsidies; discuss their possible elimination; restrict export 
subsidies on primary commodities so as not to gain more than a fair share 
of world tiadc (subject to consultation with ITO members); and eliminate 
other export subsidies, with minor exceptions, after two years. 

9. prevent private enterprises from fostering monopolistic control. Upon com¬ 
plaint, ITO may investigate and request action. 

10. in general, limit intergovernmental commodity agreements to primary com¬ 
modities, oi)en to e(]ual participation by all ri'O nuMiibcrs, subject to full 
publicity and regulation of production and distribution (including prices), 
limited in duration to jieriods of burdensome distre^ss, and subject to periodic 
review and national action to correct conditions reciuiring such agreements. 

11. settle all disputes under the ITO Charter by peaceful means either within or 
outside the ITO. 

The structure of the ITO was to consist of a plenary Conference, which 
would make its substantive decisions by simple majority except for a two- 
thirds vote on waiving ITO Charter obligations and recommending draft 
agreements; an Executive Board of eighteen member states (eight of “chief 
economic importance” to be determined by a two-thirds vote of the Con¬ 
ference every three years and ten others to be elected by a two-thirds 
majority of the Conference) which would also make its decisions by simple 
majority; and a staff headed by a Director General nominated by the Exec¬ 
utive Board and appointed by the Conference. Pending ratification of the 
ITO Charter, the signatories formed an Interim Commission for the ITO 
(ICITO) to prepare for the first ITO session and help administer the 
GATT. The organizational pattern of the IGITO followed that of the ITO 
with a Conference (composed of the fifty-two states that had signed the 
Charter), an Executive Committee (eighteen members including the 
major trading nations), and an Executive Secretary. 

CONCLUSIONS 

While the main edifice remains a dream, some of the scaffolding erected 
to facilitate the whole project — the GATT — still stands and is more im¬ 
portant than ever. Although this is only a makeshift arrangement and 
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neither as comprehensive nor as authoritative as the ITO would be, it is 
a very useful stopgap and is being used to accomplish muc of what the 
ITO was intended to do. 

Moreover, this whole effort, in spite of the aborti\(' t'xperience thus far 
with the ITO, indicates progress bcN ond what tlie League was able to ac‘- 
complish. General recognition of the relation of trade policy to monetary 
and other economic considerations seems greater than uiuler the League. 
The major trading power, the United States, is up to its neck in interna- 
tional negotiations in this field in a way that it never was (hiring the inter- 
war period. And these negotiations have been more ambitious, more com¬ 
prehensive in the countries in\’oJ\ c'd, more truly inultilatt'ral, more frecjucait, 
and more' productive, espc'cially in tariff concessions, than bc'forc'. On the 
other hand, the basic problems arc‘ grc'atc^r because thi' (lestruetion and 
dislocation have been greater than aftcT World W^ar I. 


International Civil Aviation Organization {ICAO) 

It was only a short while ago, in 1910, after some German balloonists 
plumped down unannouncecl on French soil, that tlu' Frc'nch government 
hastily called the first intcTnational civil aviation conterenee. But nations 
relinquished precious few concc'ssions to foreign airlines during the pre- 
World War II period, recognized no general right of free' passage over 
each others territories, and dcananded high prices for the few concessions 
they were willing to grant.-^ 

Active international planning for the post-World War II pcTiod did not 
begin as early in this as in certain other ficdds but cjuickly came to a boil 
during 1944. When the International Civil Aviation Conference met at 
Chicago from Nox^ember to December 1944, there* was such a bittc'r row 
between the United States and United Kingdom factions that only part of 
the Conference’s business was successfully completed. While the Confer¬ 
ence was the most representative UN economic and social meeting hedd 
up to that time, with fifty-four countries r(*presented, it was also the first 
UN technical meeting which the Soviet Union refused to attend, allegedly 
because the wartime neutrals had been invited. 

The United States led a small group of nations, including the Nether¬ 
lands and Sweden, which felt themselves strong enough to hold their own 
or better in a freely competitive development of international air transport 
and emphasized the economic benefits of such an approach for all countries 
whether they developed their own aviation systems or used those of other 
countries. This faction wanted an organization which would review per¬ 
formance, recommend standardized technical procedures and equipment, 
and arbitrate disputes but would not have any comprehensive binding 
regulatory authority. This philosophy was also supported by a group of 
“consuming” nations which had long been associated with United States 

21 See Chap. 17. 
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aviation interests, chiefly the Latin American states and China, and ex¬ 
pressed a primary interest in the world commerce which air transport 
brought them. 

British Commonwealth nations, led by the United Kingdom, represented 
the chiel opposition. They argued that certain countries, especially the 
United States, which had continued to produce transport planes during the 
war while the British built lighters, had an undue competitive advantage 
and that the "free-Jor-all” approach would not necessarily result in the 
most di'sirable or cHicient devc^lopment of international air services. Aus¬ 
tralia and New Zealand, l('d by labor governments, took the most revolu¬ 
tionary position by ad\'()cating outright international ownership and opera¬ 
tion of air transi^ort siTvices on d(‘signated trunk routes. Nfr. Adolf A. 

Jr., then Assistant Secrc'tary of State and he^ad of the United States 
delegation, wrote a few months later, 

[the i^lanj was proposed by one of the greatest moral characters the present 
World War has produced, Peter Fraser, Prime Minister of New Zealand. . . . 
I'his was and is a noI)le conception, and one to which the world will increas- 
ingl> turn as the years roll by. Bill it cannot be expected to become a reality 
until all nations arc? prc?pan?d to pool their interests; unhappily perhaps for 
all of us, this has not yet occurred.-- 


EFFORTS TO COMPROMISE DIFFERENCES 

The United Kingdom, Canada and India, joined siibseqiitmtly by New 
Zealand and Australia as widl as certain European countries, wanted a 
strong regulatory agency, allegedly modeled after the United States Civil 
Aeronautics Board (CAB), with authority to allocate routes, regulate fre- 
ciueiicy of service and fix rates without going so far as to assume owner¬ 
ship and management. The Canadians assumed the role of the honest 
broker, as in several other UN i>lanning conferences, to mediate primarily 
between tlie Americans and British, and, in this effort, developed the con¬ 
cepts of the five air “freedoms” around which the conference tended to 
revolve: 

1. Flight over anothtn* country without stopping (comparable to “freedom 
of transit” and “innocent passage” on the earth’s surface). 

2. “Non-traffic landings,” i.c., for refueling and overhaul without dis¬ 
charging or picking up passengers. 

3. Carr>'ing traffic from a plane’s homeland to another countiy. 

4. Picking up in another country traffic destined for a planes homeland. 

5. Carrying traffic between two or more countries other than a plane’s 
homeland. 

22 "Freedoms of the Air,” Harpers Magazine, Vol. 190, No. 1138 (March 1945), 
p. 331. 
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Finally, two optional draft ajircenicuts ^^ere formulated and opened for sig- 

nature: (1) an International Air Services Iransit Agreement (called the 

“Two Freedoms” or “Transit" Agreement) u'liieh guarantc'ed the first h\o 
minimal freedoms listed above wbieb were thought to be geneiMly aecept- 
able; and (2) an International Air Transport Agreement (the hive hree- 
doms" or “Transport’’ Agreement) wJiieh guaranteed all the freedoms listed 
above and was opposed by the (:<»nunonwealth nations. Disputes under 
either agreement were to be submitted to the ICAO Council, and a country 
failing to take suitable correet;\(' action recommended by the? Council 
could be suspended by a two-thirds vote of the ICAO Assembly. 

The Conference also adoptc'd a Convention on Iut(*rnatioiial Civil Avi¬ 
ation w^hich is the constitution of ICAO. The first section sets forth certain 
general principles governing the nationality of aircraft, the sovereignty of 
each member o\er its air space, conditions go\erniiig iliglit over another 
nation’s territory, measures to facilitate air transport, and twelve technical 
annexes (Appendix V of the Conference’s Final Act) w'hich could be re¬ 
vised by two-thirds vote of the Council, such decisions to be binding on 
all members unless rejeclc'd during a certain period by a majority of the 
members. The second part deals with the structure and authority of ICAO, 
described below. 

The third part of the Convention deals with developing and regulating 
international air transport (the ‘‘five freedoms'’) and could do little more 
than refer to the tw’o optional agreements. The fourth part includes pro¬ 
visions for registering all aeronautical agreements (abandoning tlu^ tradi¬ 
tional secrecy in this area), outhuving discriminatory concessions which 
had long been i;)revaleiit, recognizing the Council as an arbitral body on 
disputes, and amending the' annexes (by two-thirds vote of the Council) 
and the Convention itself (by two-thirds vote of the Assembly). 

The Conference also adopted an Interim Agreement setting up a Provi¬ 
sional ICAO (PICAO), which came into bc.'ing in Juiu' 1945, to operate 
until the Convention should be ratific'd by the requisite twenty-six states 
(which did not happen until April 1947). During 1947, ICAO also ab¬ 
sorbed its predecessor organizations: the Comite-lnternational Technique 
d’Experts Juridiques Aeriens (CITEJA), as of May, and the International 
Commission for Air Navigation (ICAN), as of December. 

PROCESS AND STRUCTURE 

The basic functions of ICAO are tr): 

1. serve as an in Ion nation clearing house. The Council is granted specific 
authority to request, collect, examine, and publish rc*Ievant material includ¬ 
ing costs and public subsidies, hitherto normally kei^t secret. 

2. make recommendations on policy questions. The Assembly’s role in 
this field is somewhat restricted by the fact that it is prohibited from dealing 
with any issue in a field assigned to the Council which the Council does not 
refer to it. The Council is granted specific and direct authority to study 
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“all aspects of air transport and air navigation which are of international 
importance . . . including the international ownership and operation of in¬ 
ternational air s(Tvices . . . [and] any situation winch may appear to present 
avoidable obstacles to the development of international air navigation. ...” 

3. ex(Ml influence to encourage compliance with ICAO policies. The 
(Council is autliori/(*d to report directly to the contracting states, without 
prior rchax’iicc to the Assembly, any infraction of the Convention, as w'cll 
as any failure to carry out recommendations or d(itenninations of the Coun¬ 
cil, and report to the Assembly any infraction where a contracting State has 
failed to take* a[)propriate action within a reasonable time after notice of the 
infraction. ‘'J’he Assembly may authorize ICAO to enter into appropriate 
arrangements with any general organization set up l)y the nations of the 
world to preserve peace (reference to possible international air force). 

4. amend Annexes or adopt new ones by two-thirds vote of the Council. 
Such decisions become <‘flccti\e within three months (or longer jKM'iod pre¬ 
scribed b\' Council) unless in the meantime a majority of contracting states 
register disapinoval. 

5. aiiKMid the Ca)nvcnlion by two-thirds vote of the Assembly. Such 
amendments b(*come efl('ctive for those ratifying after ratification by at 
least two-thirds of contracting states as specified by the Assembly. The 
Assembly may d(*cidi‘ that a member w-hich does not ratify a particular 
amendment within a particular period sluill cease to l)e a member of ICAO. 

Mcinhcrship in ICAO is open to signatory states that ratified the Con¬ 
vention and other states admitted by four-fifths votes of the Assembly. A 
plenary Assembly meets once a year and makes its decisions by simple 
majority with certain exceptions such as admission of new members and 
amendments to th(^ Convention (two-thirds). The executive Council is 
composed of twc?nt)'-one state's elected by the Assembly for three-year 
terms. The Assembly is instructed to 

give adeciuatc representation to (1) the states of chief importance in air trans¬ 
port; (2) the states not otherwise included which make the largest contri¬ 
bution to the provision of facilities for international civil air navigation; and 
(3) the states not otherwise included whose designation will insure that all 
the major geographic areas of the w'orld are represented. 

The Council is in virtually continuous session and makes its decisions by 
simple majority except for two-thirds xvhen voting on Annexes. 

Then' are also two important sub-bodies. One is the Air Transport Com¬ 
mittee appointed by the Council from among the latter’s members to study 
the air freedoms, international ownership, taxation, and other broad policy 
problems and report to the Council. The other is the Air Navigation Com¬ 
mission of twelve experts aj)j3ointed by the Council from persons nom¬ 
inated by the member states to study and make recommendations to the 
Council regarding technical navigational iiroblerns, including revision of 
the Annexes. The Secretary-General, who is appointed by the Council 
rather than the Assembly, administers a staff which numbers about 425. 
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The annual administrative budgt^t is approximately $2.8 million. The 
headquarters are in Montreal, Canada. 


CONCLUSIONS 

Tlie over-all impression one has of ICAO is that it is a highly centralized, 
efficient and active organization well suited to the limited tasks of devel¬ 
oping and standardizing technical procedures hut not equipped to deal 
effectively with some of the larger and more fundamental issues such as 
tlie so-called “lh'(‘ freedoms.” CJompared with the League-era organiza¬ 
tions, chiefly ICAN and CITEJA, K^AO rej)rcsents progress. It is broader 
in membership; more far-reaching in the range of its activities; more prac¬ 
tical and less legahstic in its aiiproach; equippc'd with stronger authority; 
better coordinated; directed b)' firmer leadership through the powerful and 
]iermanent Council, its President and Secretary-General; and served by a 
larger staff with funds. ICAO’s C^onncil has appro.ximatcly the same author- 
itatixe position as the executive coimcils of the IBRD, IMF, ILO and 
WHO and is considerably stronger than those of FAO and UNESCO. The 
dangi'rous a.spect of this organizational pattern is that the Council, which 
naturally tends to be dominated by the major air powers, finds it all too 
easy to slight the interests of the “consumer” nations. Moreover, ICAO 
still has no binding authority, as do many national air agencies such as the 
United States Civil .\eronautics Board, to control the dexelopmcnt of air 
.services through allocating routes and fixing rates. These matters are still 
left primarily to bilateral negotiations, although the ICAO headquarters 
are a principal center for such discussions. 


ftiler-Goreninienlal Maritime Consutlalive Or<jani:a(i( n [IMCO) 

During World War II, a United Maritime Authority controlled 90 per 
cent of the world’s non-Axis shipping. When the fighting ceased, the im¬ 
mediate reaction of most shipijing interests was to scrap controls and regain 
freedom. Nevertheless it seemt'd necessary to retain some minimal machin¬ 
ery, the United Maritime Consultative Council (UMCC), for at least a 
brief period, March to October 1946, chit^fly to help channel relief sup¬ 
plies in cooperation with UNRRA. At the end of this period, under pres¬ 
sure from the UN ECOSOC, the UMCC prepared and adopted a draft 
convention which shied away from any binding controls such as those that 
had been endured under the stress of war but placed major emphasis 
upon the Adam Smithian goals of removing national restrictions to ship¬ 
ping and serving as an informational clearing house. Then ECOSOC con¬ 
voked a special maritime conference which met during February and 
March 1948 and produced the present IMCO constitution. This document 
cannot come into effect, however, until it has been ratified by twenty-one 
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states of which seven must each have a total tonnage of at least one mil¬ 
lion gross tons of shipping. 

The anticipated functions of IMCO arc aimed at improving maritime 
operations, including the formulation of safety regulations and removal of 
discriminatory and rcstrictixe barriers. An Assembl)' is to meet every t\v() 
years and make its decisions by simple majority, with a lew exceptions 
such as amending the constitution by two-thirds. I be Council is to lx* 
composed of the representatives of sixte'cn states (eight piiinaiily con¬ 
cerned with furnishing shipping services and eight primarily conceined 
with consuming them). 


W orld Meteorological Organ izalion (U MO) 

The weather, being immune to national frontier regulations, was an 
early promoter of international collaboration through the International 
Meteorological Organization established in 1S7S. Then, in 1939, the direc¬ 
tors of the various meteorological stTvices which were members of the 
IMO decided to transform the organization into an intcTgovernmental body 
in order to strengthen the x^osition of their ser\'ices with tht'ir resx^c'ctivc 
governments as well as other international organizations. The convention 
of the new WMO was formulated and adojited by the twelfth INK) Con¬ 
ference of Directors in Washington, D.C., Sexitember to October 1947. The 
Convention came into effect in March 1950. 

The general jiurjiose of the WMO is to iinx^roxe the standards and facil¬ 
ities of national meteorological services. Membershii) is open to UN Mc'in- 
bers and their territories as well as other stat(\s and territories aclinitt('d by 
two-thirds of the WMO members. There were sevtMity-niiu' members as of 
April 1953. A World Meteorological Congress meets ev(Ty four years and 
makes its substantive decisions by two-thirds majority. An Executive Com¬ 
mittee is composed of the x)residents of regional meteorological associations, 
established by the Congress, and an equal number of directors of individual 
meteorological services ejected by tlie C^ongress. This Committee meets 
annually and also decides policy (questions by two-thirds majority. The 
Secretary-General is apf)ointed by the Congress and has an annual admin¬ 
istrative budget of approximately $190,0(X). The headquarters are in Lau¬ 
sanne, Switzerland. 


Universal Postal Union (IJPIT) 

The most widely accepted international organization is still the UPU for 
the simple reason that the benefits of cooperating with it are deemed by 
virtually all countries to far outweigh the slight sacrifices of national inde¬ 
pendence involved. While the objectives, functions and organization of 
the UPU have remained much the same since 1875,^** the quickening pace 
23 See p. 41. 



ITNBHA AND SPECIALIZED AGENCIES 


257 


and volume of international postal traflRc have required some reorganization, 
chiefly by means of the revised UPU Convention adopted by the twelfth 
Postal Congress in Paris, July 1947, which came into force in July 1948. 
'Phe principal eftect ol the ri'organization was to provide firmer and more 
continuous leadership through the new Executive and Liaison Committee. 

The main functions ol the UPU are to act as a research and informa¬ 
tional center, serve as a clearing house to settle intergovernmental postal 
accounts, render opinions on disputes, and recommend amendments to the 
main Convention and the seven acces.sory agretnnents. Since accession to 
the main Convention is obligatory tor all membe-rs, a member must either 
accept amendments to the (Convention or resign from the UPU. Ratifica¬ 
tion of the accessory agreements, cov(?ring .special services, and amend¬ 
ments thereto, are ojitional. Any state may ])e admitted to membership 
by an absolute two-thirds majority. Ninety-three .states and dependent 
territories had joined as of April 1953. 

The plenary assembly is the Universal Postal Congress which meets 
every five years and makes its decisions by simple majority except for im¬ 
portant changes in the main Convention which requires two-thirds \’ott^s. 
The Executive and Liaison Committee is composed of representatises of 
nineteen member states elected on a geographic basis by each Congn'ss to 
sers e between Congresses. The staff Director is appointed by the Executive 
and Liaison Committee upon recommendation by the Swiss Supervisory 
Authority. The staff (called Bureau) has been placed, for reasons of ad¬ 
ministrative efficiency, under the supervision of the Swiss Postal Adminis¬ 
tration, and the employees have normally been Swiss nationals. The staff 
now numbers about twenty-six permanent personnel, with an annual ad¬ 
ministrative budget of $390,0(X). Headquarters are in Berne, Switzerland. 

International Telecommunication Union (ITU) 

The ITU is another veteran international organization, similar to the 
UPU, highly specialized in its interests and activities, and possessed of a 
large and comprehensive membership. Like the UPU, the ITU’s basic- 
convention was also thoroughly revised in 1947 in order to enable it to deal 
more effectively with the increasingly complex problems of its field. The 
major aims of this reorganization were to promote more continuous and 
intensive consideration of telecommunication problems; more effective co¬ 
ordination of ITU activities, chiefly through the new Administrative Coun¬ 
cil; and a stronger secretariat, apart from the Swiss Confederation. 

The principal functions of the ITU are to: 

1. advise allocation of the radio frequency spectrum and registration of 
radio frequency assignments in order to avoid harmful interference between 
radio stations of different countries; 

2. foster collaboration with a view to the establishment of rates at levels 
as low as possible consistent with an efficient service and taking into account 
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3» promote the adoption of measures for insuring safety of We (/irontrii 
the cooperation oi teleconnuunicution service; 

4. undertake studies, lovuuilatc recouinu'iulation.s, and colk»c*t and pul), 
\\s\\ iniormatiou on telecommunication matters tor tlie b(*ntdit of all rnernlxTs 
and associate members. 

Any state may be admitted to membership b\' t\vo-tliirds of the ITU 
members. Ninety-two states and territories had joined as of April 1953. 
The central plenary body is tlu* Plenipotentiary (a)nference which meets 
every five years and reaches decisions by siini^le majority except for the 
approval of new members by two-thirds vote. There are also two spi'cial- 
ized plenary forums: an Administratiie Telegraiih and Telephoiu* Confer¬ 
ence and an Administrative Radio Conference which meet concurrently 
with the Plenipotentiary Conference to deal with problems in their respec¬ 
tive fields. The central executix e body is the Administratii e Council which 
is composed of representatives of eighteen states elected on a geographic 
basis by the Plenipotentiary Conference for five-year terms with eligibility 
for reelection. The C^ouncil meets annually. 

Among the major sub-bodies tht're is an International F'requency Regis¬ 
tration Board composed of persons chosen by eleven member states, (dected 
on a regional basis by the Administrative Radio Conference, to serve not as 
governmental representatives but as “custodians of an international public 
trust.” Their functions are to advise on the most (‘fficient allocation of radio 
channels and to register such assignments. Th(»re are also three other main 
technical advisory bodic's: the Telegraph, Telephone, and Radio Consulta¬ 
tive Committees composed of national telecommunications administrations 
and recognized private operating agencies which express a desire to have 
their experts participate. The Secretary-General is appointed by tlie Ad¬ 
ministrative Council and supervises a staff of about 168 with an annual 
administrative budget of approximately $1.3 million. Tlie headqmu’ters are 
in Geneva, Switzerland. 

International Labor Organization {ILO) 

As early as November 6, 1941, President Franklin Roosevelt said: 

The ILO has been tried and tested. . . . We are already engaged in survey¬ 
ing the immediate postwar requirements. . . . We are planning not to provide 
temporary remedies . . . [but] permanent cures — to help establish a sounder 
life . . . the ILO with its representation of labor and management, its tech¬ 
nical knowledge and experience, will be an invaluable instrument for peace. 
Your organization will have an essential part to play in building up a stable 
international system of social justice for all peoples everywhere.^^ 

2^ “Address of the President . . . ," Department of State Bulletin, Vol. 5, No. 124 
(November 8, 1941), pp. 357-360. 
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These friendly words underlined the fact that the ILO was generally re¬ 
garded by those who had been acquainted with the Geneva scene as the 
star performer of the League team and a mod(“l for future economic and 
social agencies. The 1939 Bruce Report was one of many public and private 
studies that reflected this point of view.^'* It is not surprising, therefore, 
that the ILO was the only League organization to pass through the war 
ordeal \irtually unscathed except for certain minor constitutional tinkering. 
Consecpienlly, the rest of this section will not repeat what has already been 
described in Chapter 7 but will concentrate on the reappraisal and adjust- 
mtait proce.ss in which the ILO was engaged from approximately 1944 to 
1946. 

The exceptionally benign American attitude towards the ILO is ex¬ 
plained not only by the general climate of opinion mentioned above but 
also by certain factors of sj)ecial interest to the United States. The ILO 
was the only League organization which the United States government had 
officially joined. Organized American labor (primarily the AFL) had from 
the days of Samuel Gompers been friendly towards the ILO. “New Deal” 
Sec.-retary of Labor Frances Perkins had been a strong supporter of the 
Organization, and an American, John G. Winant, wartime ambassador to 
Britain, was the ILO Director-General from 1938 to 1941 during the 
Montreal exile. 

Britain’s efiually warm regard for the Organization was based on an 
e\’en more intimate associ.xtion with it. British labor had b(*en the most 
influential force in creating the ILO in 1919; it was also particularly out¬ 
spoken during World War II in urging the continuation of the Organiza¬ 
tion. The Soviet Union had, on the other hand, long and openly opposed 
the ILO as a carrier of the capitalist virus endangering the welfare of the 
world’s proletariat. The Russians criticized particularly the alleged under¬ 
representation of labor in the ILO, the connection with the discredited 
League, and tlie admission to the ILO of certain anti-Russian governments 
such as Finland, Rumania and Hungary. In spite of constant ILO pleas for 
Russian participation during the post-World War II period, the Soviet 
Union made no effort to c'oopcrate until 1953 and then only under conditions 
which the ILO found impossible to accept. Instead the Russians preferred 
to champion the Communist-dominated World Federation of Trade Unions 
(WFTU). 

The European countries, many of which tended to follow the lead of 
France, thought of the ILO during the 1944-46 period primarily in terms 
of its usefulness with respect to their immediate concern, economic and 
social reconstruction. The Latin Americans, who had been some of the 
ILO's best customers during the war, played a vociferous role but were 
torn between the leftists led by Mexico’s Vicente Lombardo Toledano and 
the rightists led by Argentina. Asian labor was still weak and largely pre¬ 
occupied with the war and the liquidation of colonialism. Finally the ILO 
Office (the secretariat), as well as its supporters in various nations, had a 

2fi For discussion of Bruce Report see pp. 165-166. 
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strong interest in preserving and reinforcing the ILO and saw to it that that 
point of view was ably propounded at various UN economic and social 
conferences. 

CONSTITUTIONAL ADJUSTMENT 

The reappraisal process began officially with United States-United King¬ 
dom agreement in the autumn of 1943 that the ILO should hold its first 
regular conference since 1938 during the sirring of 1944. It was at Temiile 
University, Philadelphia, that the dek;gates from forty-one countries met 
during April and May 1944. This was a dramatic gathering as many vet¬ 
erans in the ranks of labor, management and government were drawn to¬ 
gether once again, after having suffered all kinds of tragedies, as the war 
continued to rage in many of their homelands. Although the ILO Office 
and some delegations had prepared suggestions for various constitutional 
changes, most governments, taking their cue from the British, argued that 
there had been too little advance consultation, that it was too early, and 
that the attitude of the Soviet Union was too crucial to justify any funda¬ 
mental alterations at that time. 

Nevertheless, the Conference adopted a ringing “Declaration of Phila¬ 
delphia” which expand(!d the statement of objectives formulated in 1919. 
(An American employer representati\e, speaking before the ILO a few 
years later, confused this statement with his own countr\'’s Declaration of 
Independence!) The Declaration singled out for special attention the goals 
of expanded social security, full employment, freer migration, minimum 
wages and a guaranteed riglit of collective bargaining. At the same time 
that the Conference indicated its willingness to cooperate with whate\'cr 
general international organization should later be ('stablished and its di'sire 
to have the Governing Body give further consideration to the proposals for 
constitutional reform, it also protested its det(;rminatiou to maintain the 
traditional tripartite (labor, management, government) representational 
system and the ILO’s autonomy.^® 

The next regular ILO Conference (27th) was held at Paris, during Octo¬ 
ber and November 1945, and adopte,d three constitutional amendments 
providing: (1) that any UN Member could join the ILO merely by accept¬ 
ing the obligations of membership; (2) that, rather than continuing its 
constitutional dependence on the League for its financial resources, it 
might make its own arrangements pending a possible subsequent agree¬ 
ment with the UN; and (3) that the constitution could be amended by a 
decision of the Conference ratified or accepted by two-thirds (rather than 
three-quarters) of the members, including five of the eight states of chief 
industrial importance (rather than all members of the League Council). 
The 29th ILO Conference at Montreal, during the fall of 1946, adopted 

5** For accounts of tliis Conference, see Carol Riegcliiian, “Labor’s Bridgehead: the 
ILO,” Political Science Quarterly, Vol. 60, No. 2 (June 1945), pp. 205-221; “What is 
the ILO?” Fortune, Vol. 30, No. 3 (September 1944), pp. 160-1614. 
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^^^udinents whicli had the following effects: (1) to facilitate co¬ 
operation between the ILO and the UN; (2) to clarify and give greater 
recognition to the Governing Body as the exc'cutive coininittee of the IIX); 
(3) to encourage wider ratification, better inipltMUciitation and iinprovi'd 
reporting on the application of ILO conventions; (4) to rcipiirc* reportino; 
on the policy of governments with rc'spect to rceoinintaidations and uiirati- 
fied coni eiitjons; (5) to clarify national obligations with respect to recoin- 
mendations; (6) to clarify tlie obligations of federal states with respect to 
conventions and recommendations; (7) to inipro\'e the application ol con¬ 
ventions in iionmctropplitan territories; and (8) to t'lniiowci* th(' (io\ till¬ 
ing Body to recommend to the Conference measures to secure compliance 
with the terms of ratified conventions. 

CONCLUSIONS 

Among the new adolescent specialized agencies, the ILO is a venerable 
sage. In this and other respects, it is unique. It is, as w(' haxe seen, the 
only League agency which sur\ ived the ordeal by lire jiractically unsingtil. 
It is the only such agency which officiated at its own rexival and vigor¬ 
ously promoted its own interests at the San Francisco and other UN plan¬ 
ning conferences. Its prewar organizational experience' was as important 
an influence as any in guiding the pattern of the new family of specialized 
agencies. And it began its postwar career with greater initial prestige than 
any other similar agency. 

At the same time, the ILO itself changed character a bit during the 
1944-46 adjustment period. It expanded its objectives in the direction of a 
more developed concept of social security and economic iilanning. It 
strengthened its leadership by reinforcing the role of the Governing Body. 
It adopted amendments aimed at encouraging a greater degree of govern¬ 
mental compliance with ILO decisions. But, with all of this restless ferment, 
it did not alter its fundamental organization and process. 

World Health Organization {WHO) 

Dr. C.-E. A. Winslow, Professor Emeritus of Yale University and sage 
adviser to both the League and UN health bodies, has said: 

There is no area of human activity in which it is so easy to obtain interna¬ 
tional cooperation as in the war against disease. The necessity for global 
organization is here most obvious since the germs of plague and yellow 
fever . . . ask for no passports. Furthermore, the formation of a common 
front in this case calls for only minor sacrifices of the attributes of sov¬ 
ereignty and relatively slight interference with the vested interests of indi¬ 
viduals. 

27 “The World Health Organization — Its Program and Accomplishments,” Interna¬ 
tional Conciliation, No. 439 (March 1948), p. 116. 
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Consequently tlve post-World W ar 11 planners n<»ver asked ‘•wlietYxer’* laii 
only “Vlow” a health agency would hv. organized. Within the United states 
there was much private support for a body that would stronger ami 
better integrated than the League agencies. In the United Sta es gov r t 
ment there was some planning as early as 1942 and 1943 within the Depart¬ 
ment of State and the Public Health Service, headed by Dr. Thomas 
Parran, which was beginning to steer in the direction of a unified organ¬ 
ization (combining the League units with the Paris International OflBce of 
Public Health), universal in memlK'rship, to go beyond informational work 
to more operational and qnasi-hfgislative activities. 

After the United States had conducted informal talks with medical 
authorities in certain other countries, Brazil initiated the San Francisco 
Conference df'cision, in June J94.5, to mention health specifically in appro¬ 
priate sections of the UN Charter. Brazil and China also got the Confer¬ 
ence to adopt a n'solution calling for a special conference to plan a new 
health organization. Consequently the UN Economic and Social Council, 
at its first mi'cting early in 1946, appointed a Technical Preparatory Com¬ 
mittee, composed of health (fxperts from sixteen leading countries, to pave 
the way for such a conference. Of four draft constitutions submitted to that 
Committee, it was the United States version, formulated under the direc¬ 
tion of Dr. Parran, that was chosen as the basis for discussion. 

The plans formulated by this group were then considered by the Inter¬ 
national Health Conference which met in New York from June to July 
1946. In addition to fifty-one UN Members, sixteen non-mem hers were 
invited as well as the Alli('d Control Authorities for Germany, Japan and 
Korea. This was also one of the few postwar technical conferences at¬ 
tended by th<! Soviet Union and the Byelorussian and the Ukrainian Repub¬ 
lics. Tlu' delegations of thirty-one of the fifty-one UN states were headed 
by ministers of health or chiefs of national health services or their deputies. 
The president of the Conference was Dr. Parran. 

NEW HEALTH GOALS 

While the debates were relatively harmonious, compared with some 
previous technical conferences (Parran referred to the delegates as a “hap¬ 
pily married family” that “did not make news”), there were enough squab¬ 
bles to indicate that the field of international health was not entirely free of 
controversy. Some of these differences arose in connection with the formu¬ 
lation of the new organization’s objectives which, as finally drafted, are 
far bolder than thost? of the League Health Organization. Health was no 
longer to be defined as merely the absence of illness but as “a state of 
complete physical, mental, and social well-being,” the enjoyment of which 
is “one of the fundamental rights of every human being without distinction 
of race, religion, political belief, economic or social condition.” WHO’s 
overriding objective was to be the attainment “by all peoples of the high¬ 
est possible level of health.” 
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The functions by which WHO was to pursue these objectives were to be 
equally ambitious. The Conference finally decided not only to continui* 
the prewar activities but to put greater einjihasis on operational work 
(directly engaging in research, furnishing tt*ehnieal assistanci* to national 
governments, etc.); expand greatly the range of interests (including mod¬ 
ern concepts of total environmental hygiene, mental health, the iiniirove 
inent of teaching and training, and ‘"administrative and social tecliniques 
aflFecting public health . . . including hosiiital services and social security”); 
grant the WHO the authority to recommend, by a two-thirds majority, 
draft conventions (which countries were to adojit or reject, giving the WHO 
their reasons, within eighteen months); and adopt, by simple majority, 
technical regulations (which are binding on all member states except those 
which specifically reject them within a stated period). 

The procedure on conventions is very similar to that of the ILO. The 
provision on regulations is an even more significant innovation inspired 
most directly by the views of the United States delegation who had taken 
a hint from a suggestion made, interestingly enough, in the Senate Foreign 
Relations Committei* that some way be found to permit the spi'eily appli¬ 
cation of new scientific techniques “without reiiuiring that C^ommittee to 
consider highly .specialized technical matters” in the form of separate 
treaties.-'** Precedents cited were the procedure used to modify the Inter¬ 
national Sanitary Convention for Aerial Navigation of 1933 and comparable 
provisions in the Chicago Convention on International Civil Aviation. The 
Soviet Union and Belgium were strongly opposed to both of these quasi¬ 
legislative powers until a compromise was worked out whereby all impor¬ 
tant decisions, including the recommendation of conventions, would require 
two-thirds majorities. 


ORGANIZATIONAL PROBLEMS 

The struchire of the new organization was strongly influenced by that of 
the League Health Organization. The WHO Assembly is reminiscent of 
the General Advisory Council of the Paris Office of Public Health. The 
Executive Board replaces the League Standing Health Committee. And 
the Secretariat performs the functions of the Health Section of the Geneva 
Secretariat. 

A particularly sharp dispute flared up over the effort to merge the Pan 
American Sanitary Bureau (PASB) with the WHO as part of the general 
effort to create a more integrated international health system. The ex¬ 
treme centralist bloc was headed by the Soviet Union supported, in softer 
tones, by the United Kingdom, China and Norway. The Latin Americans, 
who had long received substantial subsidies from the United States via the 

28 Report of the United States Delegation on the International Health Conference, 
Department of State Publication 2703, Conferenc-e Series 91 (Washington: Government 
Printing Office, 1946), p. 17. 
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PASB, favored independence. Dr. Parran finally drafted a compromise 
which led to the magic formula: the PASB “shall in due c-ourse be inte¬ 
grated with” the WHO, “to Ije effected as soon as possible.” 

In addition to the Constitution, the Conference adopted a Final Act, a 
Protocol providing for the absorption of the Paris Office (effected in Octo¬ 
ber 1947), and an Arrangement for the immediate establishment of an 
Interim Commission of eighteen persons, designated by that number of 
states, to operate until the Constitution could be ratified by a sufficient 
number of countries to bring it into force. In December 1946 and January 
1947 the Interim Commission assumed various UNRRA health functions. 
WHO itself officially came into being on September 1, 1948. 


















266 


league and united nations — STRUCTURE AND AUTHORITY 


ORGANIZATIONAL PATTERN 

Membership in the WHO is open to UN Members that ratify the WHO 
Constitution and other states approved by a simple majority of the Assem¬ 
bly. As of April 1953, there were eighty-two members, ten of which, 
including the Soviet bloc, were inactive. Each member is entitled to three 
delegates, with a single vote, in tlie VV^orld Health Assembly to be “chosen 
from among persons most qualified by their technical competence* in the 
field of health, preferably rt*piesenting the national administration.” The 
Assembly meets annually and decides “important cjiiestions,” including the 
adoption of conventions, by two-thirds majority. Decisions on “other ques¬ 
tions,” including the determination of additional categories under the two- 
thirds rule, are made by simple majority. The Executix e Board is made up 
of eighteen persons technically qualified in the health field who are desig¬ 
nated by mc'inber states elected by the World Health Assembly, taking into 
account an equitable geographical distribution. They are chosen for three 
year terms and are eligible for n'cU'ction. The Board meets twice a year 
and follows the same voting procedure as the Assembly. 

The Assembly may, with the consent of a majority of WHO members 
within an “area,” establish a regional organization, consisting of a regional 
committee and office, to deal with the siiecial needs of such an area as an 
“integral part” of the WHO. The regional office is bound to carry out the 
decisions of the Assembly and the Board, and its rt'gional director is to be 
appointed by the Board in agreement with tlu* regional committee*. These 
provisions were drafted with the Pan American sanitary organization pri¬ 
marily in mind. The Director-General of the WHO is appointed by the 
Assembly upon nomination of th(*. Exc'cutive Board and has a staff of ap¬ 
proximately 740. The annual administrative budget is about $8.5 million. 
Headquarters are in Geneva, Switzerland. 


CONCLUSIONS 

The WHO provides some of the clearest evidence of organizational 
progress beyond the pre-World War II era. The WHO is more integrated 
than the loose alliance of health agencies under the League. Its objectives 
are bolder and more positive. Its functions are more extensive and directly 
operational. Its authority to promote compliance with technical regula¬ 
tions and draft conventions is stronger. And its membership is more com¬ 
prehensive and influential, especially with the United States pulling its 
full weight. But the WHO is still far from a full-blown international pub¬ 
lic health service. Its budget is woefully small, approximately $8.5 million 
as compared with $285 million for the U.S. Public Health Service in 1952. 
It has no authority to bind any state against its will, and its work can be 
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The major administrative headache is trying to fit everyone's pet projects 
into the framework of a very cramped budget. The Executive Board, with 
its various national as well as personal differences, is far from a unified 
"cabinet” as it deals with its budget. The Director-General, who must pro¬ 
vide much of the leadership, is a "prime ministtT” without constituency, 
party or majority. K(*gioiial decentralization has further complicated the 
process, and the Assembly, in which the smaller nations have the most 
votes, often (hn)ws a monke y wrench into the Board’s and Director’s plans. 
Hence, the consideration of i)lans to convoke the Assembly every other year 
ratluT than annually, and the increasing emiffiasis on longer-range plan¬ 
ning. iMirtherinorc, (lu're is often friction among the several agencies in 
the ht^ilth field, although coordination through the TAB, strengthened in 
1952, has improved considerably. Finally, it would help if the Soviet 
Union and its cohorts would stop shooting peas through the window and 
join the party.*^ 


Internalional Befagee Organization (IRO) 

"Among the unpleasant realities that the Western world is trying 
hard to ignore is the fact that the mass migration of people has 
become a permanent international problem. . . . But only a few 
[officials] have dared tell the unpalatable truth that the ‘refugee 
problem’ cannot i)e wrapped up in a package and disposed of by 
temporary expc'dients or that it will not merely fade away when the 
money approjniated by grudging parliaments runs out.” 


The IBO was conceived from the beginning in the anachronistic pattern 
of a purc'ly emergency body, carefully handcuffed in terms of duration, 
power and jurisdiction. These nvstrictions stemmed from the same kinds 
of national interc'sts which constantly hemmed in the League’s rtffugee 
efforts: the antagonism of the refugees" homelands and the reluctance of 
other countries to accept a heavy, continuing and seemingly unproductive 
financial burden. 

Nazi aggression, the scourge which caused the greatest outpouring of 
refugees just prior to and during World War II, was also the greatest blight 
upon the remaining League machinery responsible for dealing with the 
refugee problem, the Office of the High Commissioner.^^ As that agency 


2® For excellent discussion of this and other WHO issues, see Charles S. Ascher, 
"Current Problems in the World Health Organization’s Program,” International Organi¬ 
zation, Vol, G, No. 1 (February 1952), pp. 27-50. 

Michael L. Hoffman, “The Perpetual Refugees,*' Harpers Magazine, Vol. 201, 
No. 1202 (July 1950), p. 39. 

See pp. 182-183. 
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became more and more isolated, increasing use was made of the London- 
based Inter-Governmental Committee on Refugees (IGC).^^ But the vast 
job of following the liberating Unitetl Nations troops to pro\ide millions 
of miserable refugees with food, clothing, shelter, medical care and trans¬ 
portation home was first handled by UMBRA, established in November 
1943. The lnter-Go\ernmental Committei' continued to concentrate on 
political and legal protection (passports, property rights, etc.), while 
UNRRA concentrated on material needs. 

After it had been decided that UNRRA should be liquidated by March 
1947, the UN General .Assembly, in February 1946, frantically instructed 
ECOSOC to study the refugee problem. An ECOSOC Special Committee 
on Refugees and Displaced Persons met in London from April to June 
1946 and recommended a plan that served as the basis for the final IRO 
constitution approved by the General Assembly in December 1946. As the 
constitution was being drafted, the Russians insisted that only fugitives 
from the w'artime aggressors and Franco Spain should be considered bona 
fide refugees. All others, including Poles, Balts, Yugoslavs or Russians, 
must be repatriated, by force if necessary. Any who resisted were obvi¬ 
ously war criminals and were to be shipped home for prosecution. Under 
no circumstances should IRO engage in the resettlement of such refugees. 
The non-Soviet states, led by the United States and United Kingdom, were 
opposed to compulsory repatriation, except for actual war criminals, and 
favored resettlement as both a permanent solution and a means of reducing 
the financial drain of maintaining the temporary camps. Nonetheless, a 
majority of non-Soviet nations refused to commit themselves in advance 
either to accept refugees or support the cost of resettlement. 


ORGANIZATION TAKES SHAPE 

The plan finally approved by the General Assembly provided for con¬ 
tinuing the services rendered by UNRRA: repatriation, care and assistance, 
legal and political protection, transportation and resettlement. This aid 
was to be given only to “genuine” refugees and displaced persons, as deter¬ 
mined by the UN and IRO—not to war criminals, quislings, traitors or 
persons of German ethnic origin except those who fled Germany to join the 
UN forces. The IRO structure consisted of the usual trinity: a General 
Council, nine-state Executive Committee and Director-General with staff. 

The temporary Preparatory Commission, created in December 1946, 
was soon compelled, because of laggard ratifications, to assume operational 
responsibility from UNRRA and the Inter-Govemmental Committee in 
July 1947 for refugees eligible for IRO aid. IRO itself did not go into effect 
until August 1948, a year and a half after the constitution had been ap¬ 
proved by the General Assembly. Then, approximately a year later, in 
July 1949, the major contributors, the United States, United Kingdom, 
See Chap. 20. 
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France and Canada, decided through the General Council that IRC cR u 
dose its doors by June 30, 1950. Because the flood of refueor.* f ^ 
Yocede in obedience to tins timetable, however, v\h- \erm^nat\o^^”v^^ 
was postponed, first to March 31, 1951, and, finally, lu s.i-YWew\wy^, 

\L\e\\ \\\e \aVU'T dale, howevet, die rehigee prohlem was iar irom 

so\vcd and Njas conv.Vand'y exaeedraUMV Vr-y new pYAidca\ distuThanccs. It 
was estimated in 1951 that there were still sixty to a hundred million refu¬ 
gees throughout the world with approximately thirteen million in Europe. 
Nevertheless the major contributors insisted on transferring most of IRO’s 
remaining burdens to the national governments of France, Germany, Aus¬ 
tria and Italy in which the European IRO camps were located. The only 
permanent machinery which the UN created to replace IRO was the office 
of the High Commissioner with authority merely to provide political and 
legal aid and to help coordinate non-UN material assistance.^^ 


CONCLUSIONS 

For the first time, an international refugee organization was given suf¬ 
ficient funds to engage in a major material assistance program of its own, 
coordinatiid with the legal and political protection needed, rather than 
having to depend primarily on other public and private efforts. Further¬ 
more. the United States supported this body as it had never supported 
any other international reiugee agency. On the other hand, its creators 
never thought it necessary to make IRO a permanent agency so that it 
would always be on hand to deal with any refugee problem the moment 
it arose. It was hustled off stage even before its own limiti'd task was com¬ 
pleted. It never had formal authority to do more tlian make recommenda¬ 
tions to national governments, although its ability to make or withhold 
grants had a powerfully persuasive effect. Finally it was prohibited from 
aiding more than a fraction of the total number of refugees who needed 
help. 


United Nations Educational, Scientific and Cultural 
Organization ( UNESCO) 

“ . . . since wars begin in the minds of men, it is in the minds of 
men that the defences of peace must be constructed. ...” 

This dramatic phrase, which appears in the preamble of the UNESCO 
constitution, is the famous verbal banner of that new center of interna¬ 
tional cultural cooperation. While most wartime planners assumed there 

3'* Rene Bistcllmcbcr, “The International Refugee Organization,” International Con¬ 
ciliation, No. 470 (April 1951), p. 223. 

See p. 208. 
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would be some kind of postwar organization to continue the work of the* 
League cultural bodies, the practical and hard-prcsscnl British took the first 
concrete step of initiating, in No\ cinbcr 1942, periodic meetings of a Coun¬ 
cil of Allied Ministers of Education (CAME) primarily to help share the 
immediate burden of rebuilding war-damaged (Hlucational facilities. Tlu* 
United States was rather leisurely in associating itsell w'itli this effort, stand¬ 
ing only an observer in May 1943. 

Limited short-range thinking dominated the first C.'AME draft for a post- 
w^ar organization which was foriniilated at a London conference in April 
1944 to which the United States St*nt an able delegation headed by Repre¬ 
sen tati\’e, later Senator, J. William Fiilbright. But official opinion soon 
began to swing towards a more positive long-range point of view, due to 
the de\’elopment of UNRRA to handle rehabilitation needs, the rapid con¬ 
clusion of the war in 1945, and the influence of \arioiis i)rivate cultural 
groups, especially in the United States and United Kingdom. This tend¬ 
ency was reinforced during the San Francisco Conference by the* success 
of the Chinese and French in persuading their colleagues to adopt a reso¬ 
lution favoring a perniancnt UN cultural organization. 

Nongovernmental cultural interests also had their day in court, notably 
American groups which were given the status of consultants to the United 
States delegation to the San Francisco Confcrence.*"’^^ The jealousies within 
and among these interests, which will bedevil UNESCO to its last day, 
soon raised their heads, jiarticularly in the semantic battle that raged about 
the naming of the infant organization. The educators insish'd that the 
single word “cultural” was not explicit enough and that “education” must 
be specifically mentioned. Thereupon the scientists began to clamor for 
similar recognition and, at a later conference in November 1945, suc¬ 
ceeded in wedging “scientific” between “('ducational” and “cadtural.” 
While there was some support for making the agency a subsidiary com¬ 
mission under ECOSOG, most of the private groups felt that it wTiuld 
develop more vigorously as an independent specialized agency, merely 
affiliated with the UN. 

Concurrently with the San Francisco Conference, CAME met for a 
second drafting conference from April to July 1945 and w^as much influ¬ 
enced by the forces at work at San Francisco. Finally CAME adoi^ted a 
United States draft with certain stylistic changes.'*^*’ It was in the venerable 
hall of the Institute of Civil Engineers in bombed-out London that the 
final planning conference was held during November 1945. Now that the 
main lines of the blueprint had been agreed upon by the small CAME 
group, the project was submitted to a world-wide audience. Of the fifty- 
one signatories of the UN Charter, all participated except the Soviet Union, 
the Byelorussian Republic, the Ukrainian Republic, Ethiopia, Costa Rica, 

35 Howard E. Wilson, “Iiilcmatiorial Cultural Cooperation,” Internaiional Concilia¬ 
tion, No. 415 (November 1945), pp. 707-721. 

Por text of United States plan prepared in Miurch 1945 see Postwar Foreign Policy 
Preparation . . . , pp. 649-654. 
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bv lA»e Aiucvicau pofl-sVaU'sinun, Ardiibald MucLeish, and the distin¬ 
guished Vrcnth scholar, Etienne C.ilson. 


CULTURE AND POLITICS 

A bird’s eye view of the interplay of national interests during the con¬ 
ference reveals a great deal about the fundamental nature of UNESCO. 
On the issue of the “mass” versus “class” approach, tlu' United States, 
under the leadership of MacLeish, played a prominent role in insisting 
that tli(‘ new organization eoncern itself far more with ina.ss communications 
than had the League Systran. The United Stat(‘s was also foremost in urg¬ 
ing the new organization to eoneentrate its limited resources on projects 
which woidd contrihute most directly to peace as the prere(pii.site for cul¬ 
tural relations. 

On the question of UNESCO’s policing role in promoting the free ex¬ 
change of information, iueluditig strategic scientific intelligence (the first 
atomic homh had been explodr'd only three months before), and in pro¬ 
moting “demoeratic" education, it was finally agreed that the organization 
should not ha\ e more than a recommendatory role and that its only sanc¬ 
tions would he the glare of publicity and the possibility of referring really 
explosi\'e situations to the UN security system. It was al-so decided that 
states shoidd not be compelled to establish national UNESCO commis¬ 
sions, similar to those created under the League to mobilize and channel 
nongo\(“rnmental opinion, but that states should nevertlu'less be urged to 
do so. 

Rc'garding .structure’, tlu; conference bumped into the familiar dispute as 
to whether the members of the executhe board should be chosen as indi¬ 
viduals or governmental representatives. Because tl)e traffic in ideas 
seemed to the drafters, perhaps mistakenly, more remote from the power 
struggle than certain other activities, it was agreed that members of the 
cxecutix'e board .should all be elected by the general conference as indi¬ 
viduals with no permanent seats reserved for the great powers (although 
it was expected that they would always be rc‘pres(’nted) but with not more 
than one from any single state. Because the French were adamant that the 
organization’s headquarters be located permanently in Paris, other states, 
led by the United States and the United Kingilom, were all the more deter¬ 
mined that the General Conference be relatively footloose, meeting in vari¬ 
ous parts of the world. It was also decided that the director-generalship be 
awarded to a non-Frenchman, a Britisher to begin with. The constitution 
went into effect in November 1946. 
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GOALS AND STRUCTURE 


The gc’neral piiriioses of UNESCO are: 

to contribute to peace and security by promoting collaboiation among the 
liatioiis througli education, science anil eultiiie in ordei to luithei universal 
respect fur justice, fur the rule of Jaw and for the liunian ligJits and fuiida- 
nicntnl freedoms wJu’cJi are affirmed for the jH‘oples of the woild, uitliout 
distinction of nice, sex, language or religion, by the Chartei of the United 
Nations. 

Membership is open to UN Member states which ratify’ the UM^SCO 
constitution and to other states recommended by the Executive Board and 
approved by a two-thirds majority’ of the General ConftTence. As of April 
1953, there were sixty-eight members. Each state may appoint five dele¬ 
gates to the General Conferi'iice, after consultation with a national 
UNESCO commission or with other educational, cultural or scientific 
bodies. Each delegation has one vote, and decisions are by simple majority 
except for draft conventions, which rciiiiire a two-thirds majority. Mem¬ 
bers are required to submit all recoimnendations and draft conventions to 
their respective competent authorities within a year and to report periodi¬ 
cally on action taken. The Executive Board consists of eighteen members 
elected by the General Conference which is obligated to try to include 
persons competent in the arts, humanities, sciences, education and diffu¬ 
sion of ideas, and qualified to fulfill the Board s executive duties. The Con¬ 
ference is also directed to strive for a balance of cultures and geograi^hical 
areas. The term is three years with eligibility for a second term. The 
Board meets twice a year and makes its decisions by simple majority. 

Elach member state is also bound to make arrangements “as suit its par¬ 
ticular conditions” to associate its priiicijial bodies interested in educa¬ 
tional, scientific and cultural matters with the work of the Organization, 
preferably by the formation of a national commission broadly representa¬ 
tive of the government and such bodies. Such commissions or national 
cooperating bodies are to act in an advisory capacity to their respective 
delegations to the General Conference and to their governments and are 
to function “as agencies of liaison in all matters of interest” to the Organiza¬ 
tion. The Director-General of UNESCO is nominated by the Executive 
Board and appointed by the General Conference for a six year term, 
eligible for reappointment. The staff numbers about 800. The annual 
budget is approximately $8.5 million. The headquarters are in Paris. 

CONCLUSIONS 

In comparison with the League system, UNESCO represents at least a 
modest measure of growth. It has a more comprehensive membership 
with a larger representation of the less developed lands, broader and more 
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intensive activities (particularly in the field of technical assishince), greater 
financial resources, a larger staff and stronger support fioin the Unit(*d 
States Government UNESCO s greatest curse is that all the world is its 
stage. Its jurisdiction eiiconipasst^s everything tJiat in\o]\es any intei na¬ 
tional communication of ideas, an area that, at least in theoiy, blankets 
every other UN agency. This makes it extremely difficult for l^NKSCX) to 
keep its appetite within the bounds of its very limited resources. I rom this 
basic frustration flow, to a ver\ large degre(% many of the difficulties with 
which the Organization has wrestk*d since birth. 

The General Conference, lacking the cohesion of consensus, is not will¬ 
ing to confer sufficient leadevslnp responsibility on the Board and Dirt'c- 
tor-General, Its delegations lack continuity. Its budget autopsies have 
been unduly frequent, detailed and unrelated to available funds. The 
Board is similarly anarchic and has stddom thc^ time or fortitude to offer 
real program direction. While the Director-General has urged Board mem¬ 
bers to remember that tliey serve as rejoresentalh ('s of the entire' organiza¬ 
tion rather than their own countries, there are obvious national affinities 
which the United States delegation has frankly recognized by proposing 
that the constitution be amended to make Board members truly national 
representatives. The staff is also torn by centrifugal interests. There has 
been more tliaii usual pressure to make appointments on a gc'ographical 
basis, and the rate of turnover has been disturbingly high. Julian Huxley 
and Jaime Torres Bodet were exceptionally strong, able and dedicated head¬ 
ers who were criticized for being too ambitious but whose impatic'nce was 
understandable and whose courage was commendable. Outside the organ¬ 
ization there are still conflicts with other agencies, although this situation 
has improved, particularly with the develoxnnent of the Technical Assist¬ 
ance Board (TAB). Relations with member state's are hamptTcd by w('ak 
national commissions and the' fact that me)st countries place cultural rela¬ 
tions near the bottom of their list of priorities. 

General Evaluation 

Taking a bird’s-eye view of all thirteen of the proposed, present and 
past specialized agencies, one is particularly impressed l)y the fundamental 
continuity between the League and United Nations. There is no agency 
that was not foreshadowed and inspired by some League activity. At the 
same time, most of the present bodies represent some expansion and 
strengthening of the League system. Above all, they are the organizational 
manifestations of certain fundamental shifts in the views of the great 
powers, especially the United States. After World War II, those powers, 
with the exception of the Soviet Union, displayed a livelier appreciation, 
than before the war, of the direct link between world-wide economic and 
social problems and their own security. They were more willing to use 
multilateral rather than national or bilateral organizations to deal with 
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such pToWems. KtvA ihey wauled to establish these bodies not directly 
under the UN and its ECOSOC, as the technical committees were under 
the League Council and Assembly, but as independent self-contained 
organizations, affiliated with the UN, patterned very much along the lines 
of the highly regarded ILO. 


PATTERN OF GOALS AND ACTIVITIES 

Part of the expanded spirit of tfiese agencies is apparent in their pur¬ 
poses and functions. Most of them have Ix'cn giveji far more positive and 
comprehensive objectives than their predecessors. One example of this is 
the strikingly bold mandate of the WHO. There is also greater emphasis 
on direct and decentralized “grass roots” operations rather than remote and 
centralized informational and research work. This trend is perhaps mo.st 
evid»'nt in the ambitious technical assistance program which involves most 
of the agencies. 

Firmer steps are also being taken to promote greater compliance with 
the organizations’ decisions. Many constitutions include the ILO device of 
requiring member governments to submit such decisions to the proper 
national authorities and report on the results achieved with supporting ex¬ 
planations. Besides the generally adopted authoritj’ to recommend draft 
conventions, a few organi/,ations, notably 10AO and WHO, have been 
given limited quasi-legislative authority to approve technical regulations 
which are binding unless expressly rejected by member govc-rnments within 
a particular time limit, a power po.s.sessed by no League body, with the 
single exception of the affiliated International Commission for Air Naviga¬ 
tion. There is also occasional provision for restricted sanctions, usually 
publicity or withdrawal of privileges, although there is not as much em- 
ph.asis on this possibility as when the ILO was founded in 1919, e.speeially 
since the ILO soon discovered that only limited ijiformal rather than am¬ 
bitious formal sanctions were feasible.®'^ In the final analysis the most effec¬ 
tive authority of the present agencies stems less from their formal powers 
than from their ability' to persuade, backed by money and able personnel. 

In spite of this progress, however, these agencies’ mandates are still 
weak. They have no clear and comprehensive legislative authority similar 
to that given most national agencies (although many' national agencies, 
especially in the less developed countries, are less influential in actual prac¬ 
tice than some of the specialized agencies). And the corollary of this first 
shortcoming is that these bodies .still have no direct authority over the pop¬ 
ulations they wish to influence, although they do exercise considerable 
indirect authority working through and with national governments, par¬ 
ticularly in connection with the technical assistance program. 


See Chap. 20. 
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STRUCTURAL REFLECTIONS OF NATIONAL INTERESTS 

The organizational structures of these agt'iicies sliow signs of vigorous 
development since the days of the League. On the whole, they are niorc' 
integrated units than their recent ancestors, having in many cases absorbed 
several disparate prt'war agencies. The WHO, for example, eombiiu'd the 
League Health Committee with the alliliat(>d but independent Paris Office 
of Public Health. Tliey are also supported and supervised by more reg¬ 
ular and widely representatix e plenary assemblies than were available to 
most of the League technical committees. Their membership includes 
many independent Asian and other countries that did not even exist before 
the war, and the admission of new members is fortunately not hamstrung 
by the veto, as in the United Nations proper, an asset not generally fore¬ 
seen when these organizations were created. 

Moreover, the composition of both the assemblies and executive councils 
is more frankly governmental than were many of the League technical 
bodies since all members of both types of organs are now required to be 
representatives of governments rather than serve as indepimdent private 
experts as was the case, at least on paper, in most L(‘ague technical com¬ 
mittees and some plenary conferences. This requirement is modified in some 
instances, however, when governments are obligated to appoint persons 
with special qualifications (“most qualified by their technical competence 
in the field of health” in the case of the WHO). On the whole, the com¬ 
position of these bodies is not as different in fact, if not in theory, from 
that of the League bodies as some observers hax e indicated.*** Moreover, 
while there may be some loss in professional independence, there is a 
gain in maintaining intimate contact with governmental administrations 
which is the primary channel on which the UN is presently dependent to 
achieve its objectives. 

In most other respects, the executive councils of these organizations are 
very similar to the League technical committees, although they are not 
responsible to the UN, as were the latter to the League Council and Assem¬ 
bly, but solely to their own assemblies. As in the League committees, the 
members of the executive councils arc drawn largely from the more influ¬ 
ential countries as the guiding forces in each field. In six of the thirteen 
specialized agencies (IBRD, IMF, ITO, ICAO, IMCO and ILO) formal 
provision has been made to appoint the major powers in the respective 
fields, measured by various yardsticks. Nor is it accidental that these six 
agencies exercise functions closely affecting national financial and trade 
interests, and two of them (IBRD and IMF) have .substantial funds to 
dispense. Unfortunately, however, the yardsticks are, at best, rather clumsy 
and have given rise to some controversy and ill will. The constitutions of 
the other seven agencies have made no such specific provision, but those 

•* A. Loveday, “An Unfortunate Decision,” International Organization, Vol. 1, No. 2 
(June 1947), pp. 279-290. 
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organizations also invariably elect the great powers as members of their 
councils. 

On the other hand, efforts have been made in all of the agencies to 
modify great power leadership through various devices favoring the smaller 
nations. This has been done by requiring some distribution of member¬ 
ship in the executive bodies on othcT than a power basis, most frequently 
according to geographic balance but, in the case of UNESCO, according 
to cultural balance. Provision has also been made in all cases for open 
election by the assemblies of council members not appointed according to 
a yardstick. While these efforts h(>lp give the organizations a certain 
democratic flavor, they do not fundamentally alter tlnr fact that the great 
powers tend to nile the roost as they do in security affairs. 

Perhaps the most significant step forward is the more liberal financing 
and staffing than was the case under the League. Furthermore, these 
agencies have been given greater access to the “grass roots” through vari¬ 
ous decentralized subsidiary channels: regional bodies, specialized technical 
subcommittees and national committees. And yet the specialized agency 
structures are still obviously inadequate. Thc're is no accurate reflection of 
rt'al national differences (population, wealth, etc.) built into the policy 
process as is the case in the representational systems of most national go\'- 
ernments. The budgets are still exceedingly meager in relation to the prob¬ 
lems tliat confront the agencies. And the lack of any organic connection 
among these bodies moans that the coordinating process involves the same 
fumbling that is inherent in any loose alliance of sovereign components as 
distinguished from a more unified system. 
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Mandates, Special Areas and 
Minorities — League 


The Mandates System 

A LEADING EXPERT on the mandates system, M. William Rappard, first direc¬ 
tor of the mandates section of the League S(‘cretariat, has described that 
system not as the product of unsullied idealism but as a “kind of compro¬ 
mise between the proposition advanced by the advocates of annexation and 
the proposition put forward by those who wished to entrust the colonial 
territories to international administration.” ^ The compromise, moreover, 
seems to have been weighted heavily on the side of the annexationists. 
The territorial appetites of all the Allied powers, except the United States, 
were unmistakably evident at the Paris Peace Conference and were rein¬ 
forced by various secret commitments, such as the Sykcs-Picot Agreement 
of 1916, that had been negotiated during the war as the basis for carving 
up the German and Turkish possessions. 

Against these pressures there was an array of coiinterforces that man¬ 
aged to win a greater victory than many observers at Paris originally 
thought possible. First, there were certain concepts that were the result 
of long historical evolution and that contributed important ingredients to 
the modern idea of trusteeship: (1) the device of joint international super¬ 
vision {condominium) of certain controversial areas of interest to two or 
more powers; (2) British, American and French development of domestic 
legal provisions for protecting their respective dependent peoples, espe¬ 
cially the idea of “trusteeship” which had first been expounded by Edmund 
Burke to raise the level of British administration in India; and (3) the ex¬ 
ercise in Central Africa and Turkey of the collective responsibility of the 
community of nations, as represented by the Concert of Europe, to con¬ 
ciliate and promote the interests of the European powers in those areas. 

More immediate anti-annexationist forces were certain private and gov¬ 
ernmental interests that conducted a vigorous campaign during and after 
the war to use the new international organization to help rid the world of 
colonialism. The private league plans that were heavily legalistic, such as 
^Permanent Mandates Commission, Minutes, I, 4. 

281 



2S2 LEAGUE AND UNITED NATIONS — STRUCTURE AND AITTHORITY 

the American League to Enforce Pc'ace and the Philliniore projects, mack' 
no mention of the colonial probli'in. The British Independent Labor Party, 
hoAveyer, outlined a proposal in August 1917 that contained the seeds ol 
the final mandates system: adininistration by “individual European States 
under the supervision of an International Commission, “ Influenced by 
this suggestion, the British Foreign Olfiee Memorandum of November 
191S proposed that, “Trusts . . . be drawn up for the various territories . . . 
[to be] handed o\’er to indix idiial States who would be responsible to the 
League for the discharge of that mandate'.” 

After rt'ceiving this .plan. General Smuts of South Africa presented essen¬ 
tially the same' proposal to the Imperial War Cabinet, composed of the' 
leadcTS of the Dominions as we'll as Gre'at Britain, which acce^pted the 
mandatory doctrine, although Australia, New Zealand and South Africa 
would not agree to apply it to the are as which they were particularly inter¬ 
ested in accpiiring — the Pacific islands and South West Africa. Then, in 
December 1918, Smuts publislu'd his plan containing a dramatic and per¬ 
suasive exposition of his concept of the manelatory principle; it included 
the idea of making the League the successor to the* former colonial powers 
and giving it authority to allocate the mandated territories, thus in fact 
giving the League title to tlu'm. But Smuts insisted that “the German col¬ 
onics in the Pacific and Africa are inhabited by barbarians, who not only 
cannot possibly govern themseb es but to whom it would be impracticable 
to apply any idea of political self-determination in the European sense.” 


DECISIONS AT PARIS 

Although President Wilson had for some time urged self-determination 
for these liberated areas, he had never flatly opposed annexation. Nor did 
he suggest any positive plan of international supervision until, on Decem¬ 
ber 10, 1918, as he was crossing the Atlantic with the American delegation, 
he proposed “that the German colonies should be declared the common 
property of the League of Nations and administered by small nations,” 
an idea which died soon after birth for lack of aflFection. At the end of 
December, Prime Minister Lloyd George told President Wilson of the atti¬ 
tude of the Imperial War Cabinet and gave him General Smuts’ proposals 
which Wilson proceeded to graft on to his draft of January 10, 1919, with 
the important addition that the mandatory system was to apply to all of the 
former colonies without exception. 

Finally, in January 1919, Smuts extracted the sting from this dispute by 

2 T/ie Times (London), August 29, 1917, p. 8. 

8 Alfred Zimmern, The League of Nations and the Rule of Law, 1918-1935 (London: 
Macmillan, 1936), pp. 1961-208. 

^ Jan C. Smuts, The League of Nations, a Fractical Suggestion (London: Hodder and 
Stoughton, 1918). 

5 E. M. House, The Intimate Papers of Colonel House, edited by Charles Seymour 
(Boston: Houghton Mifflin, 1928), pp. 281-282. 
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formulating the compromise which extended the mandate principle to all 
the territories but at the same time* created a “C” class of mandated areas 
to include those occupied by the three Dominions which would be gov¬ 
erned as “integral parts of th(;ir territory/’ ^ The Dominions also won agree- 
mt'iit to the principle that they should not be* required to observe an “open 
door” economic policy in the “C” mandat(?d territories and that the Allied 
and Associated Powers, rather than the Lcagiu% should receive the terri- 
tori(*s from the conquered nations and allocate them, more or less in ac- 
cordanc(‘ with tlie secret agreements, to the mandatory powers which 
would administer them under mandate charters approved and supervised 
by the League Council. France won tlu* right to recruit native soldiers for 
defense of the homeland as wcdl as the territories themselves, although this 
concession was never made c lear in the text of Covenant Artich' 22. In all 
of this discussion there was no significant support for cither joint adminis¬ 
tration by two or more powers or for direct League administration, largely 
because of the desire of the interested powers to excTcise nnrestrainc^d 
individual administrative authority and because of the general opinion that 
past experiments in joint control had proved unsuccessful. 

The major provisions of Article 22 of the Covenant, as finally approved, 
are as follows; 

1. To those colonies and territories whic'h as a consequence of the late 
war have cc'ascd to be under the scncrcignty of the States which formerh' 
go\'ernc(l them and which are inhabited by pc'oples not yet able to stand b\' 
lh(*inseh’es under the strenuous conditions of the modern world, there should 
be a[)plit'd tlie principle tliat the* well-being and development of such peoples 
form a sacred trust of civilization and that securities for the performance of 
this trust should lie embodied in this Covenant. 

2. The best method of giving practical effect to this principle is that the 
tutelage* of such peoples should be entrusted to ad\anced nations . . . and 
that this tutelage should be exercised by them as Mandatories on behalf of 
the League. . . . 

4. Certain coinmiiiiities formerly belonging to the Turkish Empire . . . 
can be provisionally recognized subject to the rendering of administrative 
advice and assistance by a Mandatory until such time as they are able to 
stand alone. The wishes of these communities must be a principal consid¬ 
eration in the selection of the Mandatory. 

5. Other peoples, especially those of Central Africa, are at such a stage 
that the Mandatory must be responsible for the administration of the terri¬ 
tory under conditions which will guarantee freedom of conscience and 
religion, subject only to the maintenance of public order and morals, the 
prohibition of abuses such as the slave trade, the arms traffic and the liquor 
traffic, and the prevention of the establishment of fortifications or military 
and naval bases and of military training of the natives for other than police 
purposes and the defense of territory, and uill also secure equal opportuni¬ 
ties for the trade and commerce of other Members of the League. 

® David Hunter Miller, The Drafting of the Covenant (New York and London: 
Putnam, 1928), Vol. 1, p. 109. 
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, t Africa and cvrtani of the South 
6. TJiere are territories, siicFi as S‘>ii n . ^ tlie laws of the 

Pacific islands, which . . . can l»e subject to the safeguards 

Mandatory as integral portions ol ns t . ' 

above mentioned in the interests render to the Council r. 

7. In even'case of mandiitc. Oil'■ ' i *0 its c/i ir^e 
annual report in reference to that territory committed to its c ‘ • 

8. The degree of authority, control or administration 0 > ^ 
the Mandatory shall if not previously agreed upon b\ t it 1 tn 
League, be explicitly dcGned in each case by the Counci . 

9. A permanent Commission shall be constituted to receive and exainine 
the annual reports of the Mandatories, and to advise the Council on all mat- 
ters relating to the observance of tlie mandates. 


STRUCTURE OF MANDATES SYSTEM 

The pressures which shaped the inandattis system were ch'arly revealed 
by the fact that the functions of tlie League Coiineil, advised by the “per¬ 
manent commission,” were to be limited to eonflrming the original mandate 
charters, formulated by the mandatory powers themst'lves, and amend¬ 
ments thereto, taking cognizance of the assignment of mandated territories 
by the Allied and Associated Powers, and receiving and commenting on 
the annual reports. The treaties which provided tlie constitutional founda¬ 
tion for this structure were the Covenant and the mandate charters sup¬ 
plemented by the constitution of the Permanent Mandates Commission and 
its rules of procedure. 

Over-all Supervisory Bodies 

The Council was the principal link that coniu'cted the League with the 
mandatories and the mandated territories. Altliough the Mandates Com¬ 
mission did most of the actual work, the (Douiieil was ultimately responsible 
for exercising the League’s official functions in this field. When consider¬ 
ing these matters, the Council supplemented its normal membership by 
inviting the chairman of the Mandates Commission to participate. Repre¬ 
sentatives of mandatory powers not regularly represtmted on the Council 
were also asked to join in its voting as well as discussion on their respective 
mandated territories. Since these questions were considered matters of 
substance, rather than procedure, the decisions r(!quircd unanimity. 

The Assembly was an uninvited but vocal guest in the mandates system. 
Although neither the Covenant nor the mandate charters gave the Assem¬ 
bly any specific authority regarding tlie mandates .system, the members of 
that ambitious organ, particularly the small noneolonial powers that always 
comprised a majority of the membership, used the organ as a powerful 
forum for airing their views on all mandates issues. Occasionally these 
debates hit their mark with telling effect, as when Assembly criticism of 
French policy in Syria in 1925 was instrumental in achieving the recall of 
General Sarrail. During the Assembly’s first session, the Council reacted 
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to that body’s prying interest regarding the mandates by intimating that 
the Assembly was roaming rather far afield. But the Council could not deny 
that the plenary body had the right to discuss and make recommendations 
(though not “decisions”) on mandates as well as any other questions which 
were “within the sphere of action of the League or affecting the peace of 
the world” (Covenant Article 3). In spite of this friction, however, the 
Council normally gave prompt effect to Assembly recommendations. 

Permanent Mandates Commission 

This Commission was one of two such bodies mentioned specifically in 
the Covenant; the other was the commission on armaments authorized in 
Article 9. In the course of its active career the Commission succeeded in 
winning a remarkable degree of respect for its high standards of impartiality, 
maturity, continuity and esprit de corps. 

Membership. After long debate, the Council decided not to bring the 
mandatory powers into the Mandates Commission as actual members of 
that body but to have them speak through thc'ir “accredited representa¬ 
tives” r(*porting to the Cf)mmission. The mtmbership of the Commission 
itself was to bt; compos(^d of nine individual exiKTts with no official govern¬ 
mental connections, a majority to be selected from non-mandatory coun¬ 
tries. Although the Secretary-General suggested that the Assembly appoint 
the Commission members, the Council decided that the spirit, if not the 
letter, of the Covenant required appointment by the Council. The four 
individuals who could be chosen from mandatory countries were selected 
from Great Britain, France, Japan and Belgium. Nationals from the other 
three mandatory powers (Australia, New Zealand and South Africa) never 
sat on the Commission. The membership was even more heavily weighted 
on the colonial side by the decision to select all the non-mandatory mem¬ 
bers from colonial states also (Italy, Netherlands, Portugal and Spain), 
with the exception of the lone woman member (first from Sweden, then 
Norway). 

In spite of the obvious effort to isolate Commission members from the 
corrupting influence of governmental pressure, there remained many un¬ 
official bonds: the consultations with governments, primarily by the Secre¬ 
tary-General, that preceded appointments to the Commission; the careful 
allocation of members among the various interested states; and the thousand 
informal and inevitable connections between these experts, most of whom 
held governmental positions before and after serving on the Commission, 
and their respective governments. Nevertheless, most of them seem to 
have bent over backwards to remain as independent as possible. When 
one British national, Mr. Ormsby-Gore, who had left the Commission to 
become Colonial Secretary, returned as his country’s accredited representa¬ 
tive, “he was subjected to critical questions by his successor on the Com¬ 
mission to the general surprise and even amusement of the other members. 
His acceptance and that of his successor of such questioning as a natural 
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r lificance in regard to the judicial 
and proper course was not without sigin 7 jt might be added 

attitude which has characterized the j^.^^^loping such a “judicial 

that Britain has ever been the worh s totalitarian countries. 

attitude.” On the other hand the fheir governments. 

Italy and Japan, dearly responded to the WWiuni Hiippard 

Although the membership was complement 

was niac/e an ‘extraordinary member in anci ti ^ f . ] 

was increased to ten in 1926 in order to make room lor a Get man na lona . 
Furthermore, the membership developed rcinaikable continuity, Tenuu 
was not limited, and the average period of service was ovt'r seven years; 
nine members stayed eleven years or more; four stax ed iilteen or more; and 
one (M. Orts of Belgium) stayed eighteen years. To proxide liaison witli 
the ILO, a representative of that organization was inxited to be present 
in an advisory capacity during discussions on labor questions. 


Voting, Meetings, Officers, Decisions on all qiu'stions were made by a 
majority of the members present, the chair exercising a deciding vote in 
case of a tie. Meetings were normally held at Genev'a twice a year, late 
June and late October or early November. The chairman, though consti¬ 
tutionally subject to change each year, was alxvays re-elected, largely due to 
the fact that the chairmanship xvas given to an Italian, M. Theodoli, as a 
gesture to help salve Italian resentment at not being assigned a mandated 
territory. M. Theodoli did not relinquish the post until 1936 when he 
walked out of the Commission after a heated debate on the application of 
sanctions against Italy. 

The Commission normally kex)t all its meetings closed to the j>ublic ex¬ 
cept for the first meeting each session. It was said that, since the Commis¬ 
sion was advisory to the Council, it should not embarrass the suioerior body 
and that greater publicity would not be conducive to a frank exchange of 
views between the Commission and the accredited representatives. At the 
same time the Commission did publish and make available to the public 
slightly condensed minutes, its reports to the C^ouncil and the replies which 
mandatory governments made to Commission questions. 


Secretariat Mandates Section 

In the final analysis it was a handful of Secretariat officials in the Man¬ 
dates Section who, together with a few leading figures in the Commission, 
formed the hard core of the mandates organization. Because of the Secre- 
tary-GeneraFs policy of not appointing nationals of colonial powers to the 
Mandates Section, the staff brought only a meager store of expert knowledge 
with them, but they compensated for this lack through sheer industry and 
ingenuity. They also found it advantageous to specialize on various terri¬ 
tories in order to complement the functional specialization of the Commis- 

7 From Lord Lugard manuscript as quoted by H. Duncan Hall, Mandates, Depen¬ 
dencies, and Trusteeship (Washington: Carnegie Endoxvment for International Peace, 
1948), p. 180. 
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but also suggested probing questions to be pvjt to the accredited repre- 
seutatives and even engaged in sensitive negotiations tO achieve compro¬ 
mises. The aecomplishments of this group are all the more remarkabh^ 
because of their limited numbers — never more than a Director or Chief of 
Section, two to four senior members, and four to six juniors. 

AUTHORITY OF MANDATES SYSTEM 

Since the Commission was never authorized to make field investigations, 
it leaned lieavily on the annual mandatory reports. To elicit the fullest 
possible disclosure, the Commission formulated a questionnaire co\'(Ting 
the following subjects: slavery, labor, arms traffic, trade and manufacture 
of alcohol and drugs, liberty of conseience, military clauses, economic equal¬ 
ity, education, public health, land tenure, general welfare, public finances 
and demographic statistics. In actual practice, the mandatory govern¬ 
ments often gave more information than they were asked for, but, when 
the Commission proposed a more searching questionnaire in 1926, all of 
them, with the (wceptioii of Belgium, i>re\ailed upon the Council not to 
appro\ (' it. 

Each accredit(*d representative, who was often the principal administra¬ 
tive officer in the mandated territory, was expected to supply supplemen¬ 
tary clarifying information requested l)y the Commission and to participate 
freely in the discussion of the report. Furthermore, the Commission mem¬ 
bers soon developed consid('rable ability in probing these reports much as 
mc'rnbers of national parliaments have used their (jiiestion periods as power¬ 
ful weapons to make ministers conscious of the ever watchful public eye. 

Only those who have had experience of the internal working of an official 
administration, in eireuinslances where there is no organization of public 
opinion, can aj^pu'ciate the strength of the inlluence which can be exerted 
by piif)Iicity of the nature of that invohed in the proceedings of the Com¬ 
mission and Council. It is significant that in the earlier days of the legis¬ 
latures created in the British dependencies, the power of interrogation has 
been valued more highly than that of passing resolutions or motions, or even 
of voting on a budget.^ 

After the interrogation and discussion, the representative would with¬ 
draw, and the Commission prepared its comments praising signs of prog¬ 
ress, often requesting further information (usually as a mild reprimand), 
and only occasionally engaging in .specific recommendations or censure. 
After the representative had been given an opportunity to reply, the Com- 

® Lord Hailey, An African Survey (New York and London: Oxford Universitv Press, 
1938), p. 219. 
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mission sent its comments with the numdatory repoits, its minutes and 
the representative’s comments to the CJouncil, which usually aceepte t e 
Commission’s recommendations and acted accordingly. 

Examination of Petitions 

Although it had been assumc'd by General Smuts, the Imperial War Cab¬ 
inet and President Wilson that petitions from the peoples in th(^ mandated 
territories would be accei 3 ted by the Lc'ague, no such i^rovision was in¬ 
cluded in the Covenant or the mandate charters. When petitions actually 
began to accumulate in the Goinniission’s mailbox, the Cvouncil belatedly 
accej)ted a jprocedurc' based on a British proposal and on procedures used 
in connection with the minority agreements and the Saar. Petitions coming 
directly from the mandated territories were to be submitted to the League 
via the mandatory powers — a regulation not calculated to encourage exces¬ 
sive frankness on the part of th(* petitioners. Petitions originating outside 
the mandated territories went to the la'ague directly, and comments were 
reejuested from the interested mandatory powers wnthin six months. If the 
Commission chose to act on a p(;tition, it sent the mandatory's and its own 
observations to the Council which tlu'n passed judgment on the CJommis- 
sion’s observations and usually sent the final answer directly and simul¬ 
taneously to the petitioner and the mandatory. 

It is not surprising, however, that few petitions survived this ordeal, 
especially since the Commission felt that it should not act on i^etitions 
which were directly opposed to the provisions of the (Covenant or the 
mandate charters, or were trix ial, anonymous, contained violent or objec¬ 
tionable statements, or attempted to use the Cominissioii as a court of 
appeal when local courts wc're competc'iit to deal with tlu' gri(‘vance. Nor 
was any oral petition ever heard by the Commission or the Council since 
the mandatory powers insisted that such a i)rocedure would imply that the 
League was a court of law and would uncork serious disturbances in the 
territories. On the two occasions (1925 and 1932), moreover, when the 
Commission suggested the possibility of inspection tours, the mandatory 
IDOwers rose up in arms and blocked the proposal on the grounds that such 
snooping would be an invitation to rebellion in areas where the administra¬ 
tive authority was already handcuffed by the limitations imposed by the 
mandates system. 

Quasi-legislative Function 

The first quasi-legislative function which tlu? League exercised in man¬ 
date affairs was the Councirs conlirmation of the mandate charters. Since 
those texts also provided thnt the mandatory powers were to apply appro¬ 
priate treaty obligations within the mandated territories, the Council and 
the Commission were responsible for seeing that this provision was imple¬ 
mented, particularly with respect to conventions on the arms and liquor 
traffic, slavery and various aspects of indigenous labor. The Commission 
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not only helped interpret existing treaties but rcicoinmendcd new ones and 
helped draft them. Finally, as a sculptor gradually builds up a clay figure 
around a wire frame, the Commission’s policy observations began to con¬ 
struct a body of substantive standards around th<j skeleton of the Covenant 
and the mandate charters. Although the Commission recognized the need 
for a wide variety of approaches to meet the special needs of difiFerent 
territorii's, it did not hesitate to formulate certain broad principles that 
provided useful guidance. 


CONCLUSIONS 

In spite of all its limitations, the League mandates system was a long 
and important stride in the direction of international sujiervision of non¬ 
self-governing peoples. For the first time, territories torn from vanquished 
nations were placed under the wing of a iiermanent international organiza¬ 
tion and were administiTcd by mandatory powers in behalf of and under 
conditions approved by that organization. It is true, of course, that the 
mandatory powers’ direct administrative authority was a far stronger in¬ 
fluence; than the weuik and indirect sujiervisory authority of the League. 
But it is also true, in spite of the fact that the mandatory powers would 
have preferred complc;t(! and undiluteKl control of the territories, they felt 
compelled to accept the princqjle of international supervision. And, though 
it remained more principle than jiractice throughout the interwar period, 
to have given some institutional expression to that principle was in itself a 
major achievement. 

The greatest assets of the League mandates organization were the Man¬ 
dates Commission with a membership that displayed remarkable com¬ 
petence, independence and continuity; the devoted industry of a small but 
able Secr<!(ariat staff; and the early developm nt of an annual report pro¬ 
cedure that kept the League relatively w(;ll informed and the mandatory 
powers ndatively rt;sponsible. The greatest weakne»s was not the organ¬ 
ization’s failure to exercise its assigned functions but the basic character of 
the system which enclosed those functions within such confining bound¬ 
aries. The League was never given clear title to the territories nor author¬ 
ity to issue binding commands, control funds or personnel in the terri¬ 
tories, make field investigations, receii'e petitions directly from the 
territories or impose sanctions on recalcitrant mandatory powers. Fur¬ 
thermore, the League’s observations on the annual reports were formulated 
six to ten months after the end of the year reviewed. Finally, the fact that 
all the members of the Mandates Commission, except one, were drawn 
from colonial nations tended to make its policies excessively cautious. It 
conscientiously cultivated the small plot assigned it, but it did precious 
little exploring beyond those narrow limits. Under these circumstances, 
it is not surprising that the League was more a passive side-line spectator 
dian an active teammate in the administration of the territorii's. 
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Siip^rmsion of Special Areas 

THE SAAR 

The interests which prompt(‘cl the arcliitects of the Versailles settlement 
to detach the Saar Territory from German sovereignty and place it under 
the roof of the League were \(‘rv similar to thos(' which have led to most 
experiments in international siip<'r\ ision including the mandates system. 
As the balance of power between two nations shifts, attractive chunks of 
territory, particularly those stnddecl with lucratiw resources, tend to be¬ 
come dislodged from the rim of the d(>scendant power. \Mienever outright 
annexation does not seem quite feasilrle, a convenient eompromise may be 
to place the area under international supervision — often more mythical 
than real. 

The Saar Territory, as defined by the \'ersaillcs Treaty (Part III, Section 
4, known as the Saar Statute), was 7.30 square miles of former German 
territory, the most densely populated in li]urr)pe, rich with industrial plants 
on top and the third most important European coal field below. France 
had long cast covetous eyes at this industrial gem, particularly since its 
coal was a natural complc'inent to tlie iron resources of the neighboring 
French Lorraine, and had actually possessed it for bricif periods at the end 
of the se^•enteenth and the beginning of the nineteenth centuries.” At the 
Paris Peace Conference France originally insisted on outright annexation, 
chiefly on the ground that she should be allowed to exploit the Saar coal 
mines in compensation for the apparently dc'liberate German destruction 
of the mines in northern France. But the people of the arc^a were so obvi¬ 
ously and strongly attached to the German community and culture (only 
0.6 per cent of them considered French their native tongue) that Wood- 
row Wilson favored leaving them uikIct German sovereignty, while Lloyd 
George proposed a mandate vmder the League. 

The final compromise, drafted with remarkable foresight and precision 
during a single hectic ten-hour session, was to compel Germany to cede 
the Territory (composed of parts of Prussia and Bax aria largely according 
to the location of the coal mines) not to the Allied and Associated Powers, 
as in the case of the mandated territories, but directly “in favor of the 
League of Nations in the capacity of tru.stee” — presumably, but not 
specifically, on behalf of the signatories of the Versailles Treaty. Through 
the agency of a special Governing Commission, the League was to admin¬ 
ister the area directly, rather than merely “supervising” it from a distance 
as in the mandates system. This administration was to continue fifteen 
years, at the end of which the Saarlanders were to decide under what 
sovereignty they should be placed. 

•Sarah Wambaugh, The Saar PlebiscUe (Cambridge: Harvard University Press, 
1940), Chap. 2, 

10 Ibid., p. 12. 
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The inhabitants were to retain their nationality, local assemblies, religious 
liberties, schools and language. Those over twenty, regardless of sex, were 
to have the right to vote but only for local assemblies. Laws and taxes 
then in force were to be retained except as modified by the Commission 
after consulting with local representatives elected in a manner determined 
by the Commission. France, on the other hand, won full ownership of all 
coal mines and deposits, plants and equipment, schools and hospitals. The 
territory was also included within the French customs regime, but during 
a five-year transitional period there was also to be free trade with Ger¬ 
many. 

Structure of Governing Commission 

The central link between the League and the Saar Territory was the 
Governing Commission to which the Versailles Treaty gave all the powers 
of government witliin the area that had previo<isly belonged to the Ger¬ 
man Empire, Prussia and Bavaria. Although the Commission acted only 
in the name of the League and was to render (}uarterly reports to the 
League Couneil, it was not merely advisory to the Couneil, as was the 
Mandates Commission, but had direct administrative authority. Further¬ 
more, when the Couneil appointed the C^ominission in February 1920, it 
agreed not to intervene in the Commission’s affairs except for reasons of 
the highest importance. 

Mc'inhersJiip. The ViTsailles Treaty provided that the Commission 
should be coin£)os('d of five nK'inbers: oik; citizen of France, one native in¬ 
habitant of the Saar, not a French citizen, and three from countries other 
than France and Germany. These members were to be chosen annually 
by the League Council, although in actual practice they were usually reap¬ 
pointed. One of the fundamental grievances of the local populace was that 
all of the members first appointed, except the Canadian, were considered 
excessively pro-French. At the Peace Conference it had been intended that 
Dr. Charles Homer Haskins, United States member of the Conference Saar 
Committee, would be the chairman of the Commission, but, when the 
United States refused to join the League, the C^ouncil designated the 
French member, M. Victor Rault, as the chairman. This was a particularly 
unfortunate decision, especially since M. Rault spoke no German and was 
never popular with the Saarlanders. By 1924, howe\er, after the French 
invasion of the Ruhr and an ensuing crisis in the Saar, there were some 
changes in the Commission’s membership which pleased the inhabitants. 
Finally in 1926 M. Rault left, and the amiable British-Canadian, G. W. 
Stephens, who had been a member since 1923, took his place as chairman, 
but only until 1927. The last two chairmen, Sir Ernest Wilton and G. G. 
Knox, were British diplomats who never attained the favor which Mr. 
Stephens had won for himself and the Commission. 

Voting, Meetings, Officers. All decisions, including interpretations of the 
Versailles Treaty which were binding on both France and Germany, were 
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Authority of the Commission 

The legislative authority granted the Go\'('rnint; Conimission 
beyond the power given any oilier League body since it could modi y any 
existing laws or taxes after consulting with, but not neciissarily complying 
with the views of, local representatives elected in accordance with the 
Commission’s own regidations, It is unfortunate, however, that the authors 
of the V’ersailles Treaty did not see fit to grant the inhabitants some real 
legislative authority within the limits of the W-rsailles framework. Their 
political impotence was a dcniorali/ing factor that turned them against 
the League regime. 

The Commission was also authorized to ajipoint and dismiss administra- 
ti\'e officials and create such bodii's as it deemed necessary. Supervision 
of the A'arious executive deiiartimaits was parceled out among the Com¬ 
mission mi'mbers, the chairman taking the key Departments of Interior, 
Foreign Affairs, Commerce, Industiy and Control of Mines. Existing civil 
and criminal courts were to remain, but the authority formerly exercised 
by higher German courts outside the Territory was entrusted to a special 
supreme court for the Territory. The membership of that body was truly 
cosmopolitan. The chief justice was Swiss and the other judges were 
nationals of the Saar, France, Belgium, Czechoslovakia, Luxembourg, the 
Netherlands and Switzerland. 


Conclusions 

For the peace of Europe and the world it probably would have been 
wiser to leave the Saar Territory mider German sovereignty as Woodrow 
Wilson had urged. After the Big I’hrec had decidc’d to df^tach it, however, 
the bc.st compromise was undoubtedly to place it under temporary League 
administration rather than to surrender it entirely to France. It is also 
interesting that the great powers wt're willing to place direct and compre¬ 
hensive governing authority in the hands of an international agency at the 
very time when they were insisting that such an arrangement was imprac¬ 
tical for the mandated territories. 

As for the organization of the Saar administration, its record was to 
demonstrate that it was basically sound and practical. Although the Gov¬ 
erning Commission was more cumbersome than a single governor would 
have been, it had the advantage of being sufficiently representative to 
assure the inhabitants that no single point of view would prevail unchecked. 
It is unfortunate, however, that the membership was not made more neu¬ 
tral from the beginning. It would also have been desirable to give the Saar¬ 
landers a stronger voice in their own government and to establish more 
cordial relations with the existing body of civil servants at the outset. Still, 
the blackest cloud that overshadowed the League regime was not the char- 
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acter of the Commission but the Saarlanders’ intense and uncompromising 
opposition to the basic decision to separate the Saar from Germany, an 
issue that was to In' a constant irritant in Europi^an affairs until the Saar¬ 
landers were finally able, fifteen years later, to vote themselves back to the 
fatherland. 


DANZIG 

Danzig was another example of placing an international ‘liot potato” 
under tfic protection of an “autonomous” regime responsible to an interna¬ 
tional organization, the League, rather than allowing it to be absorbed by 
any single claimant jiower. Danzig had been a bustling trading center, of 
predominantly German population, with special independent privileges, 
since its establishment by the Teutonic Knights in 1308. Even when it was 
officially under Polish suzerainty (1.557-1793), it was stdf-governing and 
lost its freedom only during the two relatixely brief iieriods under Prus¬ 
sian rule (179.3-1807 and 1814 to World War 1). 

At the Paris Peace Conferi'uce, Poland, supported by France, wanted to 
absorb the city altogether, wlu'lc the Germans naturally wanted to keep it 
but were willing at the same time to make it a free port in which Poland 
would be given certain privileges. Woodrow Wilson and Lloyd George 
finally prevailed on the French and Poles to accept a compromise making 
Danzig a free city, protected by the League, with special economic con¬ 
cessions to Poland. 

Administrative Framework 

The League’s ri^sponsibilities, as set forth in the Versailles Treaty, the 
Danzig Poland Treaty of November 1920 and the Danzig Constitution of 
May 1922, were to proh'ct and guarantee the freedom of the city through 
the agency of a resident High Commissioner who was to keep a watchful 
eye on the observance of Danzig’s constitution, mediate differences which 
might arise between Danzig and Poland, and provide for the city’s defense 
through the use of Polish forces. The constitution could not be altered 
without the League’s consent. 

Danzig was authorized to frame its own constitution through its elected 
representatives in agreement with the League High Commissioner, pro¬ 
vide protection for its minorities (largely Polish) similar to that set forth 
in the minority treaties, and contract foreign loans after consulting the 
Polish Government and the High Commissioner. In 1925 the League Coun¬ 
cil also granted individual Danzig citizens the right to submit petitions to 
the High Commissioner who then could decide whether or not to transmit 
them to the League — a right which many anti-Nazis took advantage of 
during the thirties, 

Poland was to provide military forces to defend the city as called for by 
the High Commissioner; conduct Danzig’s foreign relations .subject to con- 
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Dnnztlr was a nnKjne j^Iitieal um„u,l with lour d,11,•ten orKamzahona 
heads. The League Connell e,er.»-,l the League .s anthor.ty with respect 
to the city and appointed the H/gb C’ommi.ssionei. Danzigs own go\trn- 
ment consisted of an Assembly (WiJIcstag) of 120 representatives, ekettt 
by universal adult sulfrage, and a Senate of 22, elected by the Assembly, 
which acted as a cabinet and whose President w^as tin* unofficial head of 
state. Poland was represented in Danzig by a Commissioner and a host of 
lesser officials. Finally a joint Harbor and Waterways Board (five Poles 
and five Danzigers with the President appointed by both parties or the 
League Council) was established to administer the port. 


Conclusions 

As in most other instances of international administration, Danzig was 
placed under I.eague protection because tlu' balance of power which con¬ 
trolled the decision was such that the territor\’ could not have been granted 
outright to any .single claimant stale. Because of Danzig’s ancient tradi¬ 
tions of relative autonomy, howe\’er, its enforced separation from C<'rman\’ 
w'as not as unpopular with the inhalntants as in the ca.se of the Saar, but 
the special privileges granted to and assumt'd by Poland tended to force 
the Danzigers into the arms of the Beich. As for the relationship betw'een 
the League and Danzig, a far greater degree of self-rule was granted than had 
been given the Saar w'ith the result that the climate of opinion tended to 
be more democratic. The High Commissioner device was also a simpler 
less cumbersome instrument of super\ ision than was the Saar Governing 
Commission, and the Commissioner was given ample legal authority to pro¬ 
tect Danzig’s freedom. Unfortunately, however, the right of appeal from 
the Commissioner to the League encouraged the parties to beat a wide and 
well-trod path to Geneva until, in 1925, the Council altered its procedure 
somewhat in order to reduce the volume of appeals. Another difficulty 
w'as the conflict of jurisdiction among the four suptTvisory authorities. On 
the whole, however, the administrative structure proved to be sound; it 
was the fundamental political foundation that was shaky. 


Minorilies 

Wherever there has been an island of Germans in a sea of Frenchmen, 
Catholics in a sea of Protestants, or some other minority surrounded by a 
dominant majority, there has invariably been friction, its seriousness 
depending on the relative tolerance of the peoples involved. Over the 
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centuries this problem has given rise to considerable international conflict, 
csiiecially when a minority has been supported by another state. Long 
before World War I a substantial number of experiments in international 
intervention — some less innocent than others — were attempted for the 
avowed purpose of protecting such minorities. The Catholic Church has 
always claimed a right of supervision over its Hock in all countries, and the 
concept of international supervision of minority rights developed larg(‘ly 
in connection with the negotiation of treaties in Eastern Europe and T\ir- 
key, from the seventeenth century on, pledging states which were absorb¬ 
ing now territories to respect the religious persuasions of the inhabitants.^^ 
Protection of economic and iiolitical rights followed in the wake of these? 
developments. Although tin's protection seldom went beyond treaty pledges, 
there wctc a few more ambitious efforts such as the 1903 intervention by 
the European powers in Turkey to compel the Sultan to nominate a Chris¬ 
tian inspector-general and two civil agents (Russian and Austrian) to help 
protect persecuted Christians in Macedonia. 

Major immediate factors which led to the League-supervised system of 
minority tn'aties were Woodrow Wilsons (?mj)hasis on the doctrine of 
national self-determination; the campaign of the Czechs, Poles and other 
ethnic groups for national independence; the Bolshevik nationality poli¬ 
cies; the (‘ftorts of various private groups, particularly Jewish, to gain 
protection for their constituents; and intense dissatisfaction rising out of 
some of the Paris territorial settlements, particularly German resentment 
rc'garding the Polish (Corridor, Silesia and th(‘ Sudet('n Germans included 
in O.echoslovakia. At tlu? same time, opposition to international super¬ 
vision came from the East European state's that were compelled to sign 
minority agreements, from many Western leaders who were accustomed 
to relatively mild minority problems, and particularly from France, whose 
gov(?rnment gave increasing support to her Balkan neighbors whose good 
will she valued for security reasons. 


MINORITY TREATIES 

Although Wilson had originally urged a clause in the Covenant guaran¬ 
teeing religious freedom, it was finally jettisoned to forestall acceptance 
of the Japanese-sponsored proposal seeking racial equalit\^ which was 
firmly opposed by the Australians, Americans and others. Nor was there 
any significant willingness on the part of the designers of the Covenant to 
apply to themselves the kind of international minorities supervision which 
they wanted to impose on the Balkan states. Thus the Covenant, as finally 
approved, contained no mention of the minorities problem. 

Instead, the League minorities system was established in accordance 
with a series of separate agreements which included: (1) five special 

C. A. Macartney, National States and National Minorities (New York and London* 
Oxford University Press, 1934), Chap. V. 
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Minority Treaties between the Principal Allu-danc ‘ ^ ^ « 

Czechoslovakia, Greece, Poland. Rinnaiiia and ^uiios alia, (-) cia 

chapters inserted in the Treatie s of Peace lor Austria. Bidgana, Hungary 
and Turkey; (3) Bve Dedaraiious hy Allmhi- tstouui, h .nJand Latvia 
and Lithuania on or after their admission to the L( agiu, anc ( ) wo 
special Conventions — the Gcriuan-PoUsh Comvntion on Upper bilesia 
and the Convention for the Neniel Territory. 

The general rights which were guaranteed included; nationality, life, 
personal liberty, freedom of worshii). equality before the law, equality 
in civil and political rights, equality of treatment and security in law and 
in fact, and rights to the use of the minority language. There was to be 
no discrimination in admission to public employments, functions, honors, 
or the exercise of professions and industries. Minorities were entitled to 
maintain and control private charitable, religious, social and educational 
institutions. They were also assured an equitable share of public funds for 
educational, religious or charitable purposes. Certain special rights were 
also granted to minorities in .special circumstances such as the Jewish 
minorities in Greece, Poland and Rumania; the Valachs of Pindus in 
Greece; the non-Greek monastic communities of Mount Athos; the Moslem 
minorities in Albania, Greece and Yugoslasia; the G/eckler and Saxon 
communities in Transylvania; and the Ruthene territory south of the Car¬ 
pathians in Czechoslovakia. 

Finally, all the agreements provided lor appeal to the League as the 
guarantor of these rights. (1) The rights could not be altered without 
the consent of a majority of the League Council. (2) Any Council member 
was entitled to bring to the attention of that body any infraction, or danger 
of infraction, of any of these rights, and the Council was authorized to take 
such action and give such direction as it might deem proper and effective. 
(3) Disputes as to law or fact should, if a party demanded, go to the Per¬ 
manent Court of International Justice whose decision would be final. 


SILESIAN EXPERIMENT 

Although the Allies had originally decided at Paris to give all of Upper 
Silesia to their political protege, Poland, anguished German protests, call¬ 
ing attention to the fact that the overw'helming majority of the population 
concerned was German in culture and loyalty, persuaded the Council of 
Four to provide for a plebiscite. The result of the vote, held on March 20, 
1921, was a total of 706,000 for Germany and 479,000 for Poland. The pro- 
Polish French then argued that the division should be made according to 
the votes in each municipality, rather than treating the total area as a 
single unit, and in a manner least disturbing to the industrial organization 
of the area, i.e., giving the important Silesian coal basin to Poland as the 
foundation for her industrial development. When Britain was equally in¬ 
sistent, however, that the territory should be awarded as a whole, it was 
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decided to transfer the matter to the crowded agenda of the League Coun¬ 
cil. The final solution, approved by the Council in October 1921, was to 
favor the French thesis by dividing the territory into German and Polish 
segments, more or less according to the municipal balloting, and to recom¬ 
mend that Germany and Poland negotiate an agreement to regulate the 
necessary adjustment, including the protection of the respective minorities, 
during a fifteen-year transitional period. 

The German-Polish convention, which was signed at Geneva on May 15, 
1922, provided for the protection of the rights already incorporated in the 
Polish Minority Treaty with the excejition of the nationality article. At the 
same time this agreement was the most detailed of all the minority arrange¬ 
ments with its six parts divided into 606 articles. Petitions dealing with 
important grievances against basic provisions of the Convention could go 
directly to the League Council. All others were to j;)ass through a scries of 
hierarchical sieves: (1) initial coiniilaint to appropriate administrative 
officials in the first instance; (2) appeal to ('ither of the two Minorities 
Offices established in the German and Polish areas respectively; (3) appeal 
to the President of the Uiiper Silesian Mixed Commission (a body, com¬ 
posed of a Polish member, German member, and a President of another 
nationality appointed by the League Council, responsible for controlling 
implementation of the entire Convention); and (4) final appeal to the 
League Council. All of these opinions were legally no more than recom¬ 
mendations and could not bind the parties to compliance. 


LEAGUE STRUCTURE 

Although the Council had been designated officially as the League’s cen¬ 
tral stage for dealing with minority problems, most of the bickc^ring was 
kept in the wings, safely out of general sight and hearing, in “Committees 
of Three.” League members, not regularly represented on the Council, 
were invited to send representatives to participate in discussions affecting 
their minorities, and decisions were made by unanimous vote including 
these specially invited representatives. 

The vital centers of the system were the “Committees of Three” (or fi\’e 
in exceptional cases after 1929) composed of the Council President and 
two (or four) members not connected with the matter under discussion. 
One such body was appointed for each case that arose. Meetings were 
held during the sessions of the Council until, in the late year of 1939, they 
were transferred to the periods between Council sessions to escape the at¬ 
mosphere of hectic conflict so characteristic of those sessions. These meet¬ 
ings were kept as confidential and informal as possible, with no minutes 
recorded, in order to foster a conciliatory climate. The most far-reaching 
proposal for strengthening this structure^ was that first voiced by Gilbert 
Murray in 1921: to create a permanent minorities commission (partially 
inspired by the Permanent Mandates Commission) with greater expertness, 
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independence, time, continuity and staff resources than were chara^eristic 
of the Committees of Three. But this plan died after a orou^ ounci 
investigation in 1929. 


LEAGUE AUTHORITY 

Although the minority agreements [)^()^ ided that complaints would be 
aired by a Council member’s calling tliat l)()d\’s attention to an infraction 
of the regulations, it soon became obvious that the League s limited author¬ 
ity sciuxvly i)rovided the iDlatforni for such a bold frontal attack. Few 
states were anxious to assume tJie unpopular and delicate role of public 
prosecutor. Caution, as the better part of the Lt^ague s valor, led, there¬ 
fore, to the development of a less direct approach up a series of gradual 
and tactful steps: (1) A petition could be submitted to the Council by any 
state or minority individual or group. (2) The Secretary-General decided 
the receivability of such a petition in accordance with criteria established 
by the Council in 1923: 

They must not emanate from anonymous or unauthenticated source's; they 
must not be couched in violent language; they must have in view the pro¬ 
tection of minorities in accordance with the Treaties; they must not be 
submitted in the form of a request for the severance of political relations 
between a minorit>' and llie State; and they must contain information oj* 
refer to facts which h<ive not recently been the subject of another petition.^- 

(3) If accepted, the petition was then referred to the accused state with the 
request that it ref)ly within three weeks as to whether it intended to e.xprcss 
any observations (to be submitted within two months). (4) Governmental 
comments and the petition were then transmitted to the Council members 
for their information. (5) At the same time, a Committee of Three was 
formed to deal with the question. These bodices were authorized by the 
Council in 1920 for th(' primary purpose of deciding whether or not a 
Council member should raise' the question on tlu* floor of the Council itself. 
As time went on, however, the Committees of Three handled most of the 
issues without ever resorting to direct Council consideration. Their duties 
included examining the information available, requesting further informa¬ 
tion, negotiating a settlement with the parties involved (usually through 
the Secretariat Minorities Section), and recommending a final disposition 
of the case. (6) Only rarely would the petition go on to the Council. 

CONCLUSIONS 

One can best \inderstand the League’s minority organization by realizing 
that the system was established by the great powers not on a universal 

12 League of Nations, Ten Years of World Cooperation (Geneva: League Secretariat 
1930), p. 367. 
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scale but on a very limited scale as a gesture to quiet the fears of those 
niinorities, mainly Jewish and German, who felt particularly vulnerable to 
persecution, especially in Poland, Rumania and Czechoslovakia. The 
l.eague system liore an obvious family resemblance to the prc-World War 1 
European interventions in Ixbalf of various minorities. It also represented 
a ‘substantial step in the direction of stronger international supervision 
since it provided, unlike th(' previous efforts, a permanent organization pre¬ 
pared to consider complaints submitted at any time from any source rc'gard- 
ing a wide geographical area. But the Leagues authority to take action 
was as weak as it was in most other fields. It had no power to initiate an 
investigation, dispatch an inspection mission, issiu* binding orders, or 
wield enforcemc'ut sanctions. It was compelled from the beginning, there¬ 
fore, to pin its hopes to negotiation rather than compulsion. Within these 
cramped boundaries, it was capable of exerting a mild restraining influence 
but little more. 
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Trusteeship and Non-Self-Governing 
Peoples — UN 


Since 1946, United Nations agents have traveled by every manner of con¬ 
veyance through such exotic and far-flung lands as Eritrea, Tanganyika and 
Western Samoa, looking, questioning, listening and recommending in order 
to help the peoi)les of those territories improve their lot. This is dramatic 
evidence of the way in which the United Nations has continued and 
strengthened the League’s mandates system and other forms of interna¬ 
tional supervision of special aieas and groui)s. The United Nations organ¬ 
izations concerned with these matters are analyzed below in two sections: 
(1) trusteeship and non-sclf-goveriiiug territories systems and (2) super¬ 
vision of special areas. 

While, in oik* sense, each of th(\se programs goes its own way with some 
degree of independence, they are also brothers under the skin. They are all 
efforts to bring to bear the collective views of the United Nations, in which 
strictly national interests tend to balance each other, upon the administra¬ 
tion of certain controversial areas. Moreover, although the San Francisco 
Conference was separated from the Paris Pt*ace Conference by twenty-six 
years, the forces which led to the surrender of these areas to international 
surveillance were approximately the same in both instances. International 
supervision has long proved a convenient device for escaping the dilemma 
of deciding how to divide the pic of war booty among several jealous 
powers. Increasingly vigorous nationalist movements in the dependent 
territories also find international supervision a useful lever to loosen the 
bonds of empire. Finally, various humanitarian interests think of inter¬ 
national tutelage as the best school to prepare colonies for self-rule. 


Trusteeship and Non-Self-Governing Territories 

The most striking fact about the United Nations Charter provisions 
affecting the world’s 200 million dependent peoples is not how new those 
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provisions are, but rather how old they are. The League mandates system 
may be dead, legally, but in its new United Nations clothes, it is more ali\e 
than ever. The only significant alterations that give the Charter provisions 
a ‘^new look” are; (1) a notable strengtliening, in Charter Chapter 11, ol 
the long familiar but coin eniently \ ague concept of a nation s international 
accountability for the welfare of all its dependent peoples, and (2) the 
granting of new powers (inspection, compulsory questionnaire, and direct 
receipt of petitions, oral as well as written) to the Trusteeship Council 
(heir to the Permanent Mandates Commission). 


NATIONAL PRESSURES 

In the vanguard of the anti-colonial battalion during the planning stagi* 
stood the United State's, congenitally opposed to imperialism though pos¬ 
sessed of a solid little empire of its own. And, because of its tremendous 
influence and strong views on the subject, it became the dominant architect 
of the United Nations Charter provisions on non-self-governing peoples. 
The key to United States thinking tended to be its experience with the 
Philippines, which Secretary of State Cordell Hull liked to cite as his 
modcl.^ Indepc'iidence was the ultimate, inevitable and only moral goal. 
United States zeal for unshackling the colonials was tempered, however, by 
several gnawing concerns of immediate self-interest: chiefly an emotional 
and strategic interest in the Japanese Pacific islands so dearly won during 
World War II, as well as an awareness that, as Secretary Hull put it, “we 
could not alienate . . . [our European allies] in the Orient and expect to 
work with them in Europe.”^ 

Among individuals and private groups in the United States interested in 
dependent peoples, sentiment during the war was overwhelmingly in favor 
of a continuation of some form of international trusteeship system with 
much stronger supervision of all national colonies as well as mandated 
territories.-^ The first official governmental declaration which touched on 
this subject was the Atlantic Charter which i)ledged that the United Nations 

seek no aggrandizement, territorial or other; . . . they desire to see no terri¬ 
torial changes that do not accord with the freely expressed wishes of the 
peoples concerned; . . . they respect the rights of all peoples to choose the 
form of government under which they will live. . . 

Surprising as it may seem, it was Winston Churchill, that intrepid Horatiiis 
at the bridge of empire, who drafted these words. It seems obvious, how- 

^ Cordell Hull, The Memoirs of Cordell Hull (New York: Macmillan, 1948), Vol. 2, 
pp. 1478, 1601. 

2 Ibid., p. 1599. Used by permission of The Macmillan Company. 

3 For representative views see bibliography at end of chapter. 

See discussion of circumstances surrounding the drafting of the Atlantic Charter, 
Sumner Welles, Where Are We Heading? (New York: Harper, 1946), pp. 6-18; 
Winston Churchill, The Grand Alliance (Boston: Houghton Mifflin, 1950), pp. 433-444. 
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evei, l\\al, w\\\\e \\e v/as sitveeie \ti seeVwfe no tuTlVier aggrandizement, he 
had no inteiitioii of holding a plebiscite throughout the British colonies but 
was aiming this propaganda volley primarily at the European nations tliat 
had been subjugated by the Axis X)OweTS. 

The Department of State, under the leadership of Cordell Hull and 
Sumner Welles, was determined, in the spirit of liberal United States opin¬ 
ion, to enlarge on the Atlantic Charter commitment as a means of reform¬ 
ing the whole colonial structure. Consequently the State Department be¬ 
gan, towards tlu» end of 1942 and the beginning of 1943, by proposing a 
trusteeship system that would include all colonial territories but soon de¬ 
cided, for what Secretary Hull chose to call “obvious reasons of political 
feasibility,” •"'* that it should be restricted to Axis dependencies and former 
League mandated territories. The State D('partment was warmly sup¬ 
ported by Presidc‘nt Roosevelt, who lookcxl to the trusteeship device as a 
convenient lever to hasten the liquidation of colonialism in such territories 
as Indo-China, Korea and Hong Kong.^‘‘ 

This early thinking, which Hull first discussed in detail with Anthony 
Ede^i, in March 1943, reflected the then current emphasis on the regional 
approach by i^roi^osing that trust territories be administered by states, or 
groups of states, under the supervision of a Regional Council which in 
turn would be resjionsible to a universal Council." Both Councils, unlike 
the League machinery, were to be empowered to inspect territories and 
receive petitions dirc'ctly. The earlier effort to apply trusteeship to all de¬ 
pendent peoples now took the form of a broad catechism, foreshadowing 
the present Chapter 11 of the United Nations Charter, whereby all colo¬ 
nial pow('rs would promise their non-self-governing populations to further 
their f)olitieal, (economic, social and educational advancement, including 
the fixing of “dates upon which the colonial peoples would be accorded the 
status of full independence.” To assist in the implementation of these 
objectives, advisory regional commissions were to be established following 
the pattern of the much respected Anglo-American Caribbean Commission 
created in March 1942. 

United States Plans Develop 

By August 1943, Anthony Eden and his Government had had time to 
chew on the United States plan, and Eden told Hull frankly that he found 
it decidedly difficult to digest. While the United States had arrived at its 
policy via the Philii)i)ines, the British had been traveling a different road 
which had as its ideal goal the Commonwealth relationship of “partnership” 
rather than independence. But Hull was convinced that the British were 
wrong and the sooner they saw the light the better. As he describes it, 

5 Hull, op. ciU Vol. 2, p. 1638. « Ibid., pp. 1305, 1596. 

Ibid., pp. 1235-1236; also Postwar Foreign Policy Preparation, 1939-1945, Depart¬ 
ment of State Publication 3580 (Washington: Government Printing Office, 1950), pp. 
481-482. 

® Hull, op. cit., Vol. 2, p. 1235. 



304 LEAGUE AND UNITED NATIONS — STRUCTURE AND AUTHORITY 

“Digging my toes in for a lengthy struggle, I brought it up again and 
again ... in the months that followed.” " 

Just prior to the Dumbarton Oaks Cotiference, the State Department s 
plan had been further developed to include a provision that the United 
Nations should inherit not only the legal authority oi the League in man¬ 
date matters but also the authority of the World War 1 Principal Allied 
and Associated Powers, primarily to be able to revise the assignment ol 
mandated territories. By that time, tlie State Department also favored 
plaeing ultimate STipervisory authority over the trusteeship system in the 
hands of a “general assembly” to be exercised through a “trusteeship coun¬ 
cil” composed of “persons of special competenei'” designated (n) one each 
by states administering trust territories as continuing members and (b) one 
each by an equal number of other states named ptjriodically by the assem¬ 
bly. The administering authority might be an “international administra¬ 
tion” as well as a state. Regional commissions were now mentioned only 
as advisory bodies to be created by the assembly. 

At this stage, however, the United States Joint Chiefs of Staff, cheered 
on by Secretary of the Navy James Korrestal, Secretary of tlK^ Army Henry 
Stimson and certain elements of Congress, especially the House Committee 
on Naval Affairs, insisted that State’s trusteeship plan not be discussed at 
Dumbarton Oaks.” These interests wert; oi>poscd to losing control of 
strategic Japanese Pacific islands and wanted no dispute over such post¬ 
war territorial settlements to jeopardize wartime eooperation with their 
allies. Although Hull agreed to withhold the trusteeship (juestion, the 
deeision caused him “keen disappointment” and was a thorn in the side of 
the United States government up to the very eve of the San Francisco 
Conference. 

The first formal agreement among the Big Three on tnisteeship did not 
come until the Yalta Conference, February 1945. When Secretary of State 
Edward Stettinius began, however, to explain the United States proiiosal 
at Yalta, Winston Churchill interrupted with an explosive jirotest against 
“the fumbling fingers of forty or fifty nations prying into the life’s existence 
of the British Empire.” Stettinius hastily reassured him that the plan was 
intended to apply primarily to League mandates and Axis territories. But 
President Roosevelt was inclined to press the British hard on this issue. 
He had previously told Churchill, 

Winston, this is something which you are just not able to understand. You 
have 400 years of acquisitive instinct in your blood. ... A new period has 
opened in the world’s history, and you will have to adjust yourself to it.>® 

» Ibid., p. 1238. 

Postwar Foreign Policy Preparation .... pp. 606-607. 

11 Walter Millis, ed., The Forrestal Diaries (New York: Viking, 1951), pp. 28, 33, 
36-38, 44-46, 130-132, 213-216, 233-2.34; Henry L. Stimson and McCeorge Bundy, 
On Active Service — Jn Peace and War (New York: Harper, 1947), pp. 599-605. 

12 Edward R. Stettinius, Jr., Roosevelt and the Russians (New York: Doubleday, 
1949), p. 236. 

13 Ibid., p. 237. 
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Finally Churchill as well as Stalin agreed that the permanent members of 
the Security Council should consult on the trusteeship question prior to 
the San Francisco Conference. 

On April 10, 1945, just fifteen days before the San Francisco Conference 
was to convene, President Roosevedt approved a compromise plan whereby 
the Japanese Pacific islands, as well as other territories, could be admin¬ 
istered as “strategic trusts” under the supervision, not of the General Assem¬ 
bly and Trusteeship Council but, of the Security Council, where the 
United States would be prote^cted by the veto. Two days later President 
Roosevelt died before discussing the details of this solution with the de¬ 
partments concerned, and the compromise was not sealed by President 
Truman until April 18, seven days before the Conference began. At that 
late date there was time for only a brief and partial exchange of views 
among the Big Five, as pledged at Yalta. Finally, United States personnel, 
under the able direction of Commander Harold Stassen, drafted, in col¬ 
laboration with other delegations, especially those of the United Kingdom, 
U.S.S.R., China and France, a working paper which was adopted as the 
basis for the Conference negotiations which resulted in Chapters 11, 12 
and 13 of the Charter. 

Other Anti-Colonial Views 

The* second most influential anti-colonial power was the Soviet Union, 
although it was never consulted by the United States as intimately or as 
extensively as the British. The Russians seem to have been late in recog¬ 
nizing the usefulness of the trusteeship concept as an instrument to further 
their own special objectives. They indicated no extraordinary interest in 
the United States trusteeship proposals at Yalta and presented no plan of 
their own at the beginning of the San Francisco Conference as did the 
United States, the United Kingdom and France, but tended to adopt the 
United States pattern. It was only during the ensuing debates at San 
Francisco and at the later peace treaty conferences that the Russians de¬ 
veloped the attitudes wdiich have motivated their actions in this field ever 
since: that the trusteeship device could be used to undermine already 
shaky colonial edifices, and, paradoxically enough, that it could also justify 
extending Soviet control into new territories, notably Tripolitania.^"^ 

The anti-colonial forces also received vigorous sujiport from Australia 
and New Zealand, both of which controlled dependent areas. These states 
were, at the time of the United Nations" birth, under j)olitical administra¬ 
tions dominated by labor parties which tended to take the same liberal 
attitude on colonial questions as their close friends, the British Labor 
Party. This policy was in marked contrast to the rigidly annexationist views 
of Australia’s Hughes and New Zealand’s Massey at Paris in 1919. Al¬ 
though these nations did not believe that independence was the only ideal 
goal, they urged that extensive and explicit international accountability for 

Hull, op. ciL, Vol. 2, p. 1466; James Bynics, Speaking Frankly (New York; Harper, 
1947), pp. 94, 96, 220-221. 
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all dependent peoples be recognized by the colonial powers and that 
colonial regimes be exposed to public scrutiny through regular and com¬ 
pulsory reporting to an expert advisory body empowered to inspect all 
dependent territories.’*"' 

The Chinese Nationalist delegation was motivated by both its age-old 
resentment against colonial exploitation and its desire to strengthen its 
bonds with other Asian nationalist forces. China used the San Francisco 
Conference to strike telling blows for the objoctix e of independt'iice for all 
dependent territories and for the granting of strong autliority, including 
sanctions, to an international supervisory body. Less iiiHuential than China, 
but no less impatient with imperialism, were those smaller nations that at 
some i3eriod in their history had learned to hate colonialism. These in¬ 
cluded the more liberal Latin American states, such as Mexicev, certain 
Arab states, especially Egypt; and former mandated territories that had 
gained their freedom: Iraq, Lebanon and Syria. 

Conservative Forces 

The United Kingdom was second only to the United States in the degree 
of influence it exerted upon the development of the trusteeship system. 
And it used that influence primarily to restrict tlie supcTx isory role of the 
United Nations and to conserve its own freedom of action as much as it 
could in the face of American pressure. This policy was charted mainly by 
Colonel Oliver Stanley, Secretary of State for the Colonies, under the 
watchful eye of Winston Churchill who seems to have taken an even more 
jaundiced view of international supervision than his Secretary for Foreign 
Affairs, Anthony Eden. The Churchill-Stanley thesis was considerably 
more conservative than that advocated by the Labor Party in spite of the 
fact that certain Labor leaders, including Clement Attlee, Ernest Bev'in 
and Herbert Morrison were members of the War Cabinet. As early as 1940, 
the Labor Party had insisted that, *In the . . . Colonies . , . the interests of 
the native population should be paramount and should be safeguarded 
through an extension and strengthening of the mandate system. . . 

A fundamental factor in Churchill s thinking was his concern that what 
was involved was nothing less than the “life's existence of the British Em¬ 
pire, already referred to. Viscount Cranborne put it more j)lainly as 
he explained the United Nations Charter to Parliament in June 1945. 

In the earlier stages of this war ... it was only the existence of our African 

Colonial Empire, the essential materials which we could draw from it, and 

15 See various Australian and New Zealander papers presented at Institute of Pacific 
Relations Conference, Mont Tremblant, Quebec, 1942, and Hot Springs, Virginia, 1945; 
K. H. Bailey, ‘‘Dependent Areas of the Pacific: An Australian View,” Forcian Affairs 
Vol. 24, No. 3 (April 1946), pp. 494-512. 

British Labour Party, Labours Aims in War and Peace (London: Lincolns-Prager, 
1940), p. 92; also see, by the same author. The Colonies (London: British Labour 
Party, 1943) and The Labour Party s Postwar Policy for the African and Pacific Colo^ 
nies (London: British Labour Party, 1943). 

Stettinius, op, cit., p. 236. 
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the reinlovcernent rowte to the Middle East across the heart ot Atrrca 
it was ooly these wliicli saved us from defeat. . . . Could we really con¬ 
template . . . tl\e destruction of this machine or its separation into its com 
ponent parts? 

On the eve of tVie San Francisco Cortference, the Churchill-Stanley doc¬ 
trine rested on the following propositions: (1) self-government for British 
dependencies should develop primarily within the Cornmonwealth; (2) ad¬ 
ministration of such territories should be the sole responsibility of Great 
Britain; (3) international activity should be limited to a proliferation ot 
advisory regional commissions to be concerned with only economic and 
social, not political, i^rogress; (4) the mandate idea was an outmoded relic 
of the “old theory of Colonial trusteeship” superseded by “the modern 
conception of Colonial partnership,” an attitude which led at least tw^o 
coinpc'tent observers to belic've that the British were prepared to abolish 
the mandate system altogether;-^^ and (5) consequently there should be no 
distinction between mandated territories and all other dependencies, a view 
which the United States State Department considered “retrogressive.”^^ 
Under the glare of United States disi)leasure, however, British resistance 
tended to melt until the United Kingdom accepted a trusteeship system 
very much along the lines proposed by the United States, This w^as not 
such a drastic retreat as it might seem at first glance, however. The trustee¬ 
ship system would apply to an insignificant proportion of British depend¬ 
encies. The British were also successful in preventing Chapter 11, which 
applies to all non-self-governing peoples, from being made as strong a force 
as many delegations, including the Australians and New Zealanders, wanted 
to make it. 

Th(^ French were not actively consulted until San Francisco and then 
cast a far smaller shadow over the i)roceedings than they had at Paris in 
1919. Since they were committed to the ideal of the French Union, which 
anticii^ated integration of dependencies with the mother country, rather 
than association as in the British Commonwealth, and because of their 
whole colonial tradition, the French were even less willing than the British 
to encourage* international intervention. Consequently, when they sub¬ 
mitted a draft at the beginning of the San Francisco Conference, they in¬ 
cluded no mention of self-government as an objective, no provision for the 
voluntary placement of dependencies under the trusteeship system, and 
no provision for international insix'ction or direct receipt of petitions.-- 

Louise W. Ilolborn, War and Peace Aims of the United Nations (Boston: World 
Peace Foundation, 1948), p. 577. 

1** Jhid., p. 556, address by Colonel Stanley before Foreign Policy Association, New 
York, January 19, 1945; also ibid., pi). 401—404, C^olonel Stanley’s address to Conserva¬ 
tive Association, Oxford, March 5, 1943. 

See inemorandum transmitted by Leo Pasvolsky to Edward Stettinius, January 23, 
1945, Postwar Foreign Policy Preparation . . . , pp. 661-663; also Bailey, op, cit., pp. 
498-499. / 

21 Ibid,, Pasvolsky memorandum, p. 662. 

22 UNCIO, III, pp. 604-606. 
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Even less influential than the French, but fishing in the same pro-colonial 
stream, were the Netherlands, Belgium and South Africa. 


TRUSTEESHIP SYSTEM 

Under the impact of these national interests, there was born at San 
Francisco a trusteeship system whose basic features were recorded in 
Chapters 12 and 13 of the United Nations Charter. The closely related 
Chapter 11 regarding all nou-self-governing territories is discussed at the 
end of this section. 

Structure 

General Supervisory Bodies. A major departure from the League is that 
the over-all reins of the trusteeship system were placed in the hands of thi' 
General Assembly rather than the Security Council, excej)t for “strategic- 
trusts,” which are under the Council. While anti-imperialist states tended 
to welcome this change, the United Kingdom suggested that all trust- 
administering states and the trusteeship commission report to the Economic 
and Social Council on non-security matters and to the Security Council on 
security (piestions.-’^ Finally, the United States plan was adopted and 
incorporated in Article 85 of the Charter: 

1. The functions of the United Nations with regard to trusteeship agree¬ 
ments for all areas not designated as strategic, including the approval of 
the terms of the trusteeship agreements and of their alteration or amend¬ 
ment, shall be exercised by the General Assembly. 

2. The Trusteeship Council, operating under the authority of the General 
Assembly, shall assist the General Assembly in carrying out these functions. 

While this language seems to tie the Trusteeship Council more closely to 
the Assembly's apron strings than is the case with the Economic and Social 
Council, both Councils, in practice, have acted with about equal freedom. 
Since the League Assembly, though lacking explicit constitutional authority, 
boldly assumed the right to debate mandate questions, the role assigned the 
General Assembly is not wholly new but a further development of the 
League pattern. The fundamental importance of this change is that it is 
part of an unmistakable trend, the wisdom of which is fiercely debated, 
towards an ever broader, freer and more anti-colonial scrutiny of trustee¬ 
ship problems. 

The Soviet Union was a willing partner in the United States move to 
place strategic trusts under the Security Council since the Russians could 
exert greater influence in the Council than the Assembly. To strengthen 
the Council's control, the Russians added to the United States' plan a 
provision that strategic trusts be designated only “on recommendation of 
the Security Council.” The United Kingdom very persuasively opposed 

Ibid., p. 610. 

24 JWd, p. 619. 
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the United States view on three grounds: (1) it jeopardized the eflEective 
handling of economic and social problems in the strategic areas; (2) it 
would be difficult ‘'to draw a hard and fast line separating strategic from 
non-strategic areas”; and (3) great power control of security functions 
within trust areas could be assured just as effectively by placing those 
functions, rather than whole geographic areas, under the Security Coun- 
cil’s supervision/'^*^ Australia proposed that administering powers need not 
report to the United Nations on bases or limited areas which the Assembly, 
on Security Council recommendation, might declare “of special importance 
for the maintenances of international peace and security.” 

The small(T anti-colonial states were understandably opposed to having 
C(srtain strategic trust territoric's shrouded in secrecy behind the veto cur¬ 
tain. But, since' the United States military-congressional interests were 
adamant, the opposition, headed by Egypt, concentrated on compelling the 
Security Council to use the Trusteeship Council to deal with all non¬ 
security matters in strategic trust territories. The United State's finally 
retreated to the exteiU of accepting the language now found in Article 83: 

1. All functions of the United Nations relating to strategic areas, including 
the approval of the terms of tlie trusteeship agreements and of their altera¬ 
tion or amendment, shall l)e exercised by the Security Council. 

2. The basic objc'ctives s('t forth in Article 76 [which govern all normal 
trust territoric's] shall be applicable to the people of each strategic area. 

3. Hie SecuriW Council shall, subject to the provisions of the trusteeship 
agreements and without prejudice to security considerations, avail itself of 
the assistance of the Trusteeship Council to perform those functions of the 
United Nations under the trusteeship system relating to political, economic, 
social, and educational matters in the strategic areas. 

The British view also left its mark in the form of Article 84: 

It shall be the duty of the administering authority to ensure that the 
tnist territory shall play its part in the maintenance of international peace 
and security. To this end the administering authority^ may make use of 
volunteer forces, facilities, and assistance from the tmst territory in carrying 
out the obligations towards the Security Council undertaken in this regard 
by the administering authority, as well as for local defense and the main¬ 
tenance of law and order within the trust territory. 

Some of the anti-colonial forces, led by Egypt, wanted to subject any use 
of armed force in the trust territories to “the control of the Security Coun¬ 
cil,” but the amendment was defeated.-" 

The striking difference between the role of the Security Council and that 
of the League Council in trusteeship matters is that the former is not 
Responsible for supervising the entire trusteeship system, but merely se¬ 
curity aspects affecting the maintenance of peace. The Council may exer- 

26 Ibid., pp. 612-613. 

2« Ibid., p. 549. 

27 UNCIO, X. p. 488. 
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cise this hmited authority’ with regard to either non-strategic trusts, in 
accordance with the Coiinci) s ueiieral seeurity responsibilities, oi strat(‘gie 
trusts. Over the latter territories the perimiient inewhers can wield a veto 
on all questions, including economic and social matters, on the assumption 
that they arc all related to international security. During the United 
States Senate hearings on the Charter, Seiiator Tom Connally revealed the 
United States attitude in plain Texan language: 

We signed the Charter on the theory that our interests in the PaciKc and 
elsewhere were amply protected. . . . When we do agrt'e tliat ... [a strategic 
area] go under trusteeship, we have the right to stipulate the terms . . . we 
keep the control in our hands. 

Trusteeship Council. The United States and United Kingdom began by 
thinking of the relationship of the Trusteeship Council to the over-all or¬ 
ganization in terms of the League pattern, except that the United States 
wanted the Council placed under the Assembly rather than the Security 
Council. The anti-colonial climate prevailing at San Francisco, however, 
led the Conference to bestow upon the Trusteeship Council the same 
honorific title of “principal organ” that was granted the Assembly, Security 
Council and ECOSOC, although in all other respects it was left clearly 
subordinate to the Assembly. 

Membership. United States planning regarding the Trusteeship Couneirs 
membership set a pattern which was significantly different from that of the 
League Mandates Commission. The members were to be “spc^cially quali¬ 
fied” state representatives, rather than individual experts without formal 
governmental connections, and to be divided equally between administer¬ 
ing and non-administering states. The most disturbing fly in the ointment 
was the Soviet Union's insistence that all j)ermanent members of the Se¬ 
curity Council, whether administering trust territories or not, be admitted 
to the charmed circle. The anti-colonial forces wanted the number of non- 
elected members to be balanced by an equal number of Assembly-elected 
members. The United States and pro-colonial countries, while bowing to 
the Soviet proposal, wanted a balance of administering and non-adminis¬ 
tering powers. The results of these maneuvers were incorporated in Char¬ 
ter Article 86: 

1. The Trusteeship Council shall consist of the following Members of the 
United Nations: 

a. those Members administering trust territories; 

b. such of those Members mentioned by name in Article 23 [permanent 
members of the Security Council] as are not administering trust territories; 
and 

c. as many other Members elected for three-year terms by the General 
Assembly as may be necessary to ensure that the total number of members 
of the Trusteeship Council is equally divided between those Members of 

2® Hearing before the Committee on Foreign Relations on the Charter of the United 
Nations . . . , July . . . 1945, U. S. Senate, 79th Congress, 1st Session, pp. 315-316. 
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tie United Nations which administer trust territories and tliose which 

do not. . -- 

2. ILueli member of the Trustoesliip Coimcil shall designate one Specially 

qualified person to represent it therein. 

Some commentators have damned the composition of the Trusteeship 
Council as a retreat from virtue because its members are designated as 
state representatives, not individual experts, and because the nationals of 
administering powers comprise half rather than a minority of the CounciL 
This view is excessively pessimistic, however, and nt'cds tempering by 
several modifying considerations; (1) the League’s emphasis on the inde¬ 
pendent experts always oiierated under the shadow of many informal 
national associations; (2) the United Nations Charter compromises by 
seeking “specially qualified” state representatives, who, in practice, have 
often been men of considerable specialized experience; and (3) all but one 
of the members of the Mandates Commission were nationals of colonial 
powers, while half of the members of the Trusteeship Council usually come 
from noncolonial states. 

Voting, Meetings, Officers, As in the League Mandates Commission, each 
member of the Trusteeship Council w^as to have one vote, and decisions 
were to be made by a majority of the members present and v oting, lic'gular 
sessions are held twice a year, normally beginning in January and June. 
Special sessions may be convoked at the request of a majority of the Coun- 
cil’s members or of the G(?neral Assembly, Security C^ouncil or Economic 
and Social Council, The Trusteeship Councirs officers are a president and 
vice-pr(\sident elected at each June session, thus far chosen from among 
the administering members. 

Contrary to the League Mandates Commission’s habit of meeting in 
private, the Trusteeship Council and its subsidiary bodies normally hold 
their meetings in public. The Council publishes summary records of its 
discussions, the texts of the annual reports, governmental replies to the 
Council’s queries, the texts of non-confidential petitions, the reports of 
visiting missions and other relevant documents. Consequently the general 
atmosphere is much more friendly to open discussion than under the 
League, 

Secretariat, The Secretariat’s able and influential watchdog in the trustee¬ 
ship field is the Department of Trusteeship and Information from Non- 
Self-Governing Territories, presently headed by Assistant Secretary-General 
Victor Hoo and Principal Director Ralph Bunche. Although the number 
of trust territories has decreased from fourteen under the League to a 
modest eleven, the intensity and scope of international supervision has 
greatly expanded as reflected in the increase in staff from approximately 
ten professionals in the League Mandates Section to five professionals in 
the Office of the Assistant Secretary-General and thirty-eight in the Divi- 
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sion of Trusteeship.^® The Trusteeship Division is divided into five sections 
dealing with; trusteeship agreements, questionnaires and territorial reports, 
petitions, visits, and territorial research and analysis. As in most other 
aspects ol United Nations work, the Secretariat is one of the most vital 
cogs, if not the main spring, of the trusteeship machinery. Look at any 
phase of tin; job — whether it be weighing the reliability of annual reports, 
prodding the administering .states or roaming through jungles on visiting 
missions — and you will find the Secretariat staff hard at W’ork and exert¬ 
ing a quiet but powerful influence. 

Authority 

Objectives. The framers of the trusteeship system staked out much more 
expansive, but less explicitly defined, obj('etives than in the case of the 
League mandates system. Strangely enough, this is attributable to two 
conflicting pressures. As pro-colonial powers, like the United Kingdom, 
became resigned to the fact that the tendency was to strengthen rather 
than weaken the mandates concept, they wanted the framework left as 
rubbery as possible so as to stretch it to fit tlieir own interests. On the 
other hand, many anti-colonial powers, like the United States, also wanted 
flexifiility so the trusteeship system and its objectives might grow to meet 
changing circumstances. Moreover, while the League Covenant provided 
for three types of mandates, each with its own distinctive set of objectives, 
there is now only one breed of trusteeship, with only a single set of ob¬ 
jectives. 

1) Maintaining International Peace and Security. In 1919 President Wilson 
and others could still dream of disarmament, and, in that .spirit, mandatory 
powers were barred, with respect to “B” and “C” territories, from the 
"establishment of fortifications of military and naval bases” and “military 
training of the natives for other than police purposes and the defense of 
territory.” Unfortunately virtue’s reward was aggression. The Japanese 
not only armed their Pacific mandates and used them as bases for attack 
in World War II, but also benefited from the naked condition of the man¬ 
dated territories in the hands of Australia and New Zealand (New Guinea, 
Nauru and We.stern Samoa). 

The United States proposed that the first objective of the trusteeship 
system be “to further international peace and security” which became 
paragraph “a” of Article 76. The United States also initiated the provision 
for strategic areas contained in Articles 82 and 83 analyzed above. Aus¬ 
tralia tended to follow the United States thesis on this question, while the 
United Kingdom, as we saw above, distinguished between functions rather 
than areas and was largely responsible for Article 84 obligating admin¬ 
istering authorities to ensure that their trust territories play their “part in 
the maintenance of international peace and security.” 


»UN Doc. A/1812. 
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2) Political Advancement. Although the United States began its trustee¬ 
ship planning by waving the banner of “independence,” it had, by the 
time of the San Francisco Conference, comiiromised sufficiently with the 
pro-colonial forces to speak in more chastened terms of “political advance¬ 
ment” and “progressive development toward self-government.” It was 
the Soviet Union, China and other more radical anti-colonials that wanted 
“independence” specifically mention(‘d. The United Kingdom dragged its 
feet by modifying the term “self-government” with the qualifying phrase, 
“in forms approjniate to the varj’ing circumstances of each territory.” 

The final compromise was not to mention “indepejidence” specifically in 
Chapter 11, dealing with all non-si“lf-g(»verniug j)eoirles, but to include it 
under the trusteeship system in Clnipter 12. Thus Article 76(b) reads: 

... to promote the political . . . ach'ancernciit of the inhabitants ol the trust 
territories and their {)rogres.si\e development towards .seli-governmont or 
independence as may be appropriate to the particular eireumstanees of each 
territory and its iicoples and tlie freely e.\pressed wishes of the peoples 
concerned, imd as may be provided by the terms of each trusteeship agree¬ 
ment. . . . 

Under the League mandates system, independence and consideration of 
the “wishc’s” of the “communities” were specifically pledged only in the 
case of the “A” mandates. Neither independence nor self-government was 
mentioned in the case of “B” and “C” mandates. 

3) Economic and Social Advancement. Tlie major conflict in this area was 
between those countries, like the United Kingdom, that wanted this ob¬ 
jective left as vague and flexible as possible, and those like Australia, that 
wanted to transplant in the Charter some of the principles embedded in the 
League Covenant (freedom of conscience and religion, suppression of 
traffic in slaves, arms and liquor, etc.), as well as others. Finally, at the 
behest of the United States, a passage on “human rights” was added, and, 
at the request of the Soviet Union, “educational advancement” was added. 
Otherwise the details in the League Covenant were assumed by most of 
the framers to be implicit in the broader United Nations framework. As 
adopted, Article 76 (b) and (c) read: 

b. to promote the . . . economic, social, and educational advancement of 
the inhabitants. . . . 

c. to encourage respect for human rights and for fundamental freedoms 
for all without distinction as to race, sex, language, or religion, and to 
encourage recognition of the interdependence of the peoples of the world. . .. 

Long a devout proponent, though not always a practitioner, of the “open 
door” principle as a fundamental tenet of the liberal ereed of free trade, 
the United States began by advocating “nondiscriminatory treatment . . . 
with respect to the economic and other appropriate civil activities of the 


80 UNCIO, III, p. 599. 

81 Ibid., p. 609. 
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nationals of all member states.”®” The United Kingdom was opposed to 
such an explicit and far-reaching commitment on the grounds that it per¬ 
petuated, in the case of “B” mandates, a principle that had allowed exploi¬ 
tation of resources that had occasionally been harmful to native interests 
and would compel “C” mandates to observe a principle which they had 
not been obliged to do under the League. The Netherlands also empha¬ 
sized the former point; the Union of South Africa, the latter. The final 
compromise is embodied in Article 76(d): 

to ensure equal treatment iu social, economic, and coinuKucial matters for 
all Members of the United Nations and their nationals, and also ccpial trc'at- 
rncnl for the latter in the administration of justice, witluuit pn-judice to the 
attainment of the foregoing objectives and subjc;ct to the provisions of Ar¬ 
ticle 80 Iprotccling existing rights under the League mandates]. 

Implementing the Objectives. Not only are the objectives of the trustee¬ 
ship system more ambitious tlian those of the; League mandates system, 
but the tools with which to drive them home have been reinforced. These 
various super\'isory powers are wielded primarily by the Trusteeship Coun¬ 
cil but are alst) shared with other bodies mentioned above. 

1) Placing Tcrrilories under Trusteeship. Since there w'as danger that the 
trusteesliip .system, though strong on paper, might starve to death for lack 
of business, two major issues from the beginning were what kinds of terri¬ 
tories would be subjected to the .system and wlu) ivould decide. The most 
extreme anti-colonial view, first espoused but soon abandoned by United 
States planners, was that all dependent territories .should be placed under 
trustee.ship, but there was scarcely a chance of persuading the imperial 
powers to commit collective suicide. TIktc was, how'ever, a considerable 
degree of consensus that former mandated territories .should continue under 
trusteeship unless they gained their freedom. There was, nevertheless, 
some serious opposition on this point from both ends of the colonial spec¬ 
trum. The extremely conservative Union of South Africa indicated that the 
best cure for the primitive conditions of mandated South West Africa 
would be absorption by South Africa. The United States demanded the 
greatest possible freedom of action in administering the former Japanese 
mandated Pacific islands as strategic trusts. And the former mandated 
territories of Iraq, Syria and Lebanon, which were generally recognized as 
having won their indciiendence, insisted they should not be returned to 
mandate status, which they considered more a prison than a school for 
freedom. 

In view of the Atlantic Charter pledges against “aggrandizement,” “terri¬ 
torial changes that do not accord with the freely expressed wishes of the 
people concerned,” and recognizing “the right of all peoples to choose the 
form of government under which they will live,” there was general accord 
that ex-enemy territories should not be seized as booty but should either 

82 Ibid., p. 599. 
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be placed under trust or freed. A last category, urged strongly by the 
United States, was that of other non-self-governing areas that might be 
voluntarily surrendered to trusteeship. Again opposition came from both 
the colonial powers, wlio suspected, correctly, that this was being used as 
a lever to pry off the manacles of empire, and certain anti-colonial states, 
such as Guatemala, Ethiopia and Argentina, who feared that certain areas 
of interest to them might be tossed into the cage of trusteeship. 

To the question of who was to decide what territories should be made 
trusts, one of the more radical answers was proposed by Australia; that 
the General Assembly decide, after considering the rc'commendations of a 
coiifer(*nce of the colonial powers.-^*'^ Although the pro-colonial forces suc¬ 
ceeded in smothering this alarming idea, the Assc'inbly was given, in Ar¬ 
ticle 85, the authority to approve the trusteeship agreements which implied 
a correlative authority to exercise a veto by refusing approval. Further¬ 
more, the Council of Foreign MinishTs later decided, in 1946, that, if agree¬ 
ment on the disposition of the former Italian colonies could not be reached 
within a year of the Italian peace treaty\s coming into force, the decision 
was to be made by the General Assembly. Subsequently, in 1949 the 
Assembly decided that only former Italian Somaliland should be iffaced 
under trusteeship. 

Some anti-colonial states wanted to make the decision automatic. The 
Philippines proposed that all dependent territories be surrendered to trus¬ 
teeship. Egypt urged that all mandated territories be turned over. But the 
United States joined with the United Kingdom and other interested states 
to form a solid j)halanx in favor of the entirely voluntary submission of all 
territories. The United States was particularly concerned to protect its 
discretionary power in submitting the Jai)anese islands to trusteeship. As 
John Foster Dulles tells it. 

It had been early agreed that trusteeship would not apply automatically 
to any territory, but that “it will be a matter for subseciucnt agreement as 
to which territories . . . will be brought under the trusteeship system. ...” 
At tlie daily meetings of the United States Delegation, Senator Connally and 
Senator Vandenberg would always put to Commander Stassen this question: 
“Are you sticking to the ‘subsequent agreement' provision?” (Commander 
Stassen would regularly reply in the affirmative. Then tlie meeting would 
go on.*^^ 

Out of this whirlpool of conflicting interests finally emerged the com- 
l^romiscs that appear in the Charter: 

Article 77 

1. The trusteeship system shall apply to such territories in the following 
categories as may be placed thereunder by means of trusteeships agreements: 
a. territories now held under mandate; 

IhiiL, p. 549. 

War or Peace (New York: Macmillan, 1950), pp. 79-80. Used by permission of 
The Macniillai^ Company. 
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b. territories which may be detached from enemy states as a result 
of the Second World War; and 

c. territories voluntarily placed under the system by staters responsible 
for their administration. 

2. It will be a matter lor subsecjiient agreement as to which IcTritories in 
the foregoing categories will be brought under the trusteeship system and 
upon wfiat terms. 


Article 78 

The trusteeship system shall not apply to h^rritories which have become 
Mtmibers ol the United Nations, ndationship among which shall be bused 
on respect for the principle of .sovereign etpiality. 

Article 80 

1. Except as may be agreed upon in individual trusteeship agreements . . . 
placing each territory under the trusteeship system, and until such agree¬ 
ments have been concluded, nothing in this Chapter shall be construed in 
or of itself to alter in any manner the rights whatso(iver of any states or any 
peoples or the terms of existing international instrumcTits to which Members 
of the United Nations may respectivady be parlies. 

2. Paragraph 1 of this Article shall not be interpreted as giving grounds 
for delay or postponeincmt of the negotiation and conclusion of agreeim'nts 
for placing mandated and other territories under the trusteeship system as 
provided lor in Article 77. 

As comioared with the mandates system, the basic concept underlying 
these passages represents very little change. While it is true that th(' 
potential scope of trusteeship is widened to include “territories voluntarily 
placed under tlie system/' in both instances the d(*cisions to submit terri¬ 
tories have thus far always been made by the victorious great powers, sub¬ 
ject only to recommendations and final ratification by the international 
organization. The only instance of imi)osing trusteeship by decision of an 
international body was the General Assembly's recommendation to place 
former Italian Somaliland under a ten-year Italian trusteeship. But, of 
course, it was the great powers who authorized the Assembly to make the 
decision and agreed in advance that that decision should be accepted as 
binding. 

2) Formulation of Trusteeship Terms, The general principles which were 
to serve as guideposts for the formulation of specific trust agreements are 
set forth in Charter Article 76, discussed above. Equally important was 
the question of who was to do the formulating. The states likely to be 
administering authorities naturally sought at San Francisco to protect their 
freedom of action. The United Kingdom thought the terms should be 
hammered out between the “state entrusted with . . . administration” (pre¬ 
sumably by some earlier agreement) and the international organization. 
The United States, with France following, thought the terms should be 
agreed upon by “the states directly concerned” and then approved by the 
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organization. The Soviet Union, indicating that it wanted to be included 
in the “states directly concerned,” asked that that vague formula be more 
precisely defined. But the United States and the United Kingdom were 
not enthusiastic about this idea, and the final language of Article 79 pro¬ 
vides that: 

The tevms of trusteeship .... inclviiliug any alteration or amendment, 
sliall he agreed upon by the .slates directly concerned, including the man¬ 
datory power in the case of territories held under mandate by a Member of 
the United Nations, and shall be approved as provided for in Articles 83 
and 85. 

In the case of the League niandatt's, it will be ri membered that the drtaft 
agreements were first negotiated by the Allied and Associated Powers 
through the Allied Supreme Council, and then examined and approved 
by the League Council. 

Another issue affecting the terms of the trusteeslup agreements was the 
question of the agency to be entrusted with direct administration. There 
was general agreement that this task could be assigned to a single state or 
a group of states, although there was less enthusiasm for the second alterna¬ 
tive. There was intense dilference of opinion, however, over the Chinese- 
initiated proposal, endorsed by earlier United States plans but dropped 
before San Francisco, that the international organization itself do the 
administering. The League practice had been to limit administration to 
single states. The nations that expected to be administering authorities 
under the United Nations obviously wanted no one to come between them 
and their precious trusts. Finally, however, the Chinese proposal was 
adopted as one of three alternatives in Article 81: 

The trusteeship agreement shall in each case include the terms under 
which the trust territory will be administered and designate the authority 
which will exercise the administration of the trust territory. Such authority, 
hereinafter called the administering authority, may be one or more states 
or the Organization itself. 

3) Examination of Questionnaires and Reports. The bright light of pub¬ 
licity was the only real weapon available to the League Mandates Commis¬ 
sion, and, to the surprise of many, was a remarkably powerful weapon. At 
San Francisco there was general agreement that the devices of annual ques¬ 
tionnaires and reports should be kept, and primary attention was devoted 
to strengthening them. The principal innovations, written into Charter 
Articles 87 and 88, are: (1) the Trusteeship Council is authorized to for¬ 
mulate a questionnaire directly, rather than merely advising the Council as 
the Mfindates Commission did; (2) the questionnaire is specifically author¬ 
ized in the Charter, as it was not in the Covenant; and (3) the administer¬ 
ing authorities are required to reply to the questionnaire, as they were not 
under the League. 

Squeezing the utmost out of this constitutional authority, the Trusteeship 
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Council has developed a questioning process that is extremely searching. 
The basic questionnaire was provisionally approved in April 1947 and con¬ 
tains a formidable array of 190 questions, as compared with 60 in the 
League “B” mandate questionnaire, plus an extensive statistical index. The 
as.s(*mbly line process by wliich individual annual reports are sifted is as 
follows: (1) a report based upon the questionnaire must be submitted to 
the United Nations within four months of the end of the year it covers*, 
(2) written questions may then be directed by members of the Trusteeship 
C^ouncil to the administering authority’s “special representative”; (3) the 
Council’s oral consideration of the report liegins with an op(Miing state¬ 
ment by the special representative; (4) this is followed by questioning; 
(5) there is a general debate; (6) the views c^xi)ressed are incorporated in 
a report jireiiared by a small ad hoc drafting committee; and (7) after 
this report is linally adopted by the Council it is incorporated in a report 
for the Assembly. 

This questionnaire-and-reijort system goes far beyond the I^f'ague iiroc- 
ess in both coverage and intensity. At the same time, it has been the target 
of considerable criticism. The administering authorities insist that the 
questioning is too lengthy and complicated, requires excessive effort on the 
part of the local administrators, and reveals regrettable lack of understand¬ 
ing of and sympathy for the administering autliority s problems. On the 
other hand, the anti-colonialists complain because the process tends to l)e 
superficial, incomplete, uncoordinated with the visiting missions and peti¬ 
tions, and so far behind the pace of events that the Council lacks control 
of current policies. 

4) Action on Petitions. The petition has long ])een a powerful weapon in 
the fight for democracy. It was the beginning of modern law. In the United 
Nations trusteeshii) system, it is a direct wire between the dusty African 
village and United Nations headquarters in New York. In the League all 
petitions had to be submitted in writing through the mandatory power. 
The United States and other anti-colonial interests were largely resiion- 
sible for writing into the Trusteeship Councirs linles of Procedure that the 
right of petition should be reinforced by allowing comjilaints to be sub¬ 
mitted directly to the United Nations (including visiting missions) and 
orally as well as in writing. The petitioner may be any interested party, 
not only a trust territory inhabitant. Petitions must, except in urgent situa¬ 
tions, be submitted two months before a Council session, and administer¬ 
ing authority observations must be in two weeks before a session. The 
rules governing the admissibility of petitions are also more lenient than 
under the League. The only serious prohibition is that they must not be 

directed against judgments of competent courts of the Administering Au¬ 
thority or . . . lay before the Council a dispute with which the courts have 
competence to deal. This rule shall not be interpreted so as to prevent con¬ 
sideration by the Trusteeship Council of petitions against legislation on the 
grounds of its incompatibility with the provisions of the Charter ... or of 
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the Trusteeship agreement, irrespective of whether decisions on cases aris¬ 
ing under such legislation have previously been given by the courts of the 
Administering Authority.^^ 

During each session prior to 1952, the Trusteeship Council appointed an 
ad hoc committee (evenly divided between the representatives of adminis¬ 
tering and non-administering states) to make a preliminary examination of 
petitions and make recommendations on their admissibility. The Council 
has then proceeded to take action on their substance. The issues revealed 
in the petitions ha\ e ranged from the complaint about the eighty-year-old 
King in the British Cameroons who was keeping a hundred wives (the 
Council was cautious on this one) to the request from the people of 
Western Samoa for greater political freedom (which resulted in a visiting 
mission and significant reforms). There is no doubt that this process has 
prepared the ground for a rich harvest of information, as well as protection 
of the indigenous peoples, but thus far the Trusteeship Council has not 
organized itself so that it could adequately sift the wheat from the chaff. 
The tremendous flood of complaints has received relatively superficial 
attention. Consequently the Assembly recommended in January 1952 the 
creation of a standing Trusteeship Council committee to sift petitions be¬ 
tween, as well as during. Council sessions/'^’* This plan was adopted by the 
Council in March 1953 with the result that petitions are now receiving 
more careful consideration than previously. But there is still evidence that 
the petition process remains a weak link in the trusteeship system, 

5) Visiting Missions. The Mandates Commission was chained to Geneva 
and newer allowed to make on-the-spot inspections. The United States plan, 
prior to the San Francisco Conference, authorized the Assembly and Trus¬ 
teeship Council “to institute invt\stigations.”The Chinese agreed, but 
the United Kingdom and French drafts omitted such a provision. Later 
the French said that 

Power of investigation tends to create the impression that the administer¬ 
ing authority has precarious authority. Such procedure is not good from the 
point of view of sound administration. It is better to leave this subject to a 
wording sufficiently broad as not to exclude it but which would not specifi¬ 
cally include it.^® 

Finally a United States compromise draft resulted in the present language 
of Article 87: 

The General Assembly and . . . the Trusteeship Council . . . may . . . 
provide for periodic visits to the respective trust territories at times agreed 
upon with the administering authority. . . . 

»RUN Doc. T/I/Rev. 1, Rule 81. 

General Assembly Resolution 552 (VI). 

87 UNCIO, III, p. 600. 

88 Taken from The Informal Minutes of Preliminary Consultations on Trusteeship by 
Representatives of the Five Powers, Third Meeting. 
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On this foundation the Trusteeship Council has built a procedure which 
greatly enhances its influence. The present plan is to have each trust terri¬ 
tory visited approximately once every three years. Everything is done to 
make these missions as neutral as possible. Representatives of states ad¬ 
ministering territories to be visited are not normally included, and the mis¬ 
sion is to “act only on the basis of the instructions of the Council and shall 
be responsible to it” (Rule 96). Participation in such missions is also being 
rotated so as to expose all Council members to the experience. Once the 
visit is completed, the mission reports to the Council, and this information 
supplements the i)icture presented by the annual reports and petitions. 

Of the several trusteeship innovations ushered in by the United Nations 
Charter, the visiting mission probably rexiresents the greatest single stride 
beyond the mandates system. It means that the United Nations can see 
trusteeships in operation through its own eyes rather than someone else's. 
Similarly the United Nations becomes a living reality, rather than a vague 
myth, in the minds of the indigenous peoi)les. 

Sometimes the hosts are dressed in toga-like robes, sometimes they carry 
sceptres and baubles covered with gold leaf, sometimes they are in European 
dress, sometimes in turbans and garments like the Arabs of Libya betraying 
their Moslem culture. Sometimes there are drums and dancing, sometimes 
processions with banners and placards for all the world like a demonstration 
in any industrial city in Europe or America. But always the faces are ex¬ 
pectant, excited under the dignified bearing, deeply stirred at this evidence 
that a great authority, over-riding even their rulers, is troubling itself over 
their fate.'"^® 

And the petitions presented in such scenes have a special poignancy. In 
Moshi, Tanganyika (British trust), a petition stated: 

We are . . . elated to note the humane considerations which stimulated 
the hearts of tlie U.N.O. Trusteeship Council to delegate the Mission to 
see the existing conditions of the indigenous peoples in the Trusteeship 
Territories. . . . We all crave for higher and better EDUCATION. . . . We 
implore . . . the British Government ... to restore the ex-enemy lands into 
the native hands, on which the indigenous surplus population can settle.'**^ 

In Dar-es-Salem, Tanganyika: 

The houses are too closc-by. The roads are always incomplete. Avenues 
percentage is very little. No playing grounds for children. No shade trees 
isolated in most of these towns. Most of them look like ant-hills in a desert 
when one sees like a flying-bird. In hospital, social conditions are not good, 
too.^^ 

While the visiting mission represents an important advance, it has also 
suffered severe birth pangs. Missions have sometimes been dispatched with 

^^John MacLaurin, The United Nations and Power Politics (New York: Harper, 
1951), p. 336. 

p. 338. 

Ibid., p. 339. 
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inadequate planning, briefing and staff aid. Moreover, there has never 
been enough time to make an intensive study of a territory’s problems. 
Persons who have gone on the missions ha\'e not always been well qualified 
nor have they always been members of the Council, with the result that 
the Council has not benefited fully from the mission’s effort. Finally, mis¬ 
sions need better coordination with other agencies and more effective utili¬ 
zation of the petition process.^- 

6) Formulation of Standards. The seed of law is planted when men begin 
to generalize from the particular to the universal. As we saw the League 
Mandates Commission begin tlu' slow process of building general stand¬ 
ards, so the United Nations has continued that de\eloi:)mcnt. Other than 
the brief objectives set forth in Article 76, the Charter contains no provi¬ 
sion for developing universal trusteeship standards, especially since those 
familiar with the tc'rritories recognize the great differences that make any 
rigidly uniform approach impractical. And yet emphasis on the unique 
qualities of certain territori(\s has too frequently been cited as justification 
for erecting a bamboo curtain between the United Nations and such terri¬ 
tories. Champions of the United Nations have wanted to go as far as pos¬ 
sible in developing standards, for several reasons: to amplify the objectives 
set forth in the Charter, to provide some basis for comparing local adminis¬ 
trations, to prod the less enlightened administ(Ting authorities and to de¬ 
velop goals which will also affect non-trust dependencies. 

7) Sanctiom. The great powers were able to persuade most of the otluT 
states that the Security Council should handle trusteeship violations as 
disturbances to international peace, in spite of the obvious fact that only a 
rather extreme violation would actually be a real disturbance to the peace. 
China asked that “any violation” automatically he “brought ... to the atten¬ 
tion of the General Assembly or the Security Council.” Egypt, leading 
tlie Arab battalion against the British, went furthest by proposing that 

the General Assembly shall have the power to terminate the status of trustee¬ 
ship, and declare the territory to be fit for full independence. . . . That 
whenever there is a violation of the tenns of the truste^eship . . . , or when 
the administering power has ceased to be a Member of the United Nations, 
or has been suspended from membership, the organization shall take the 
necessary steps for the transfer of the territory under trusteeship to another 
administering authority. . . 

Opposition to this suggestion, largely by the great powers, was based on 
several grounds: it would violate the voluntary character of the trust sys¬ 
tem; the recognition of independence might better be left to individual 

4“ For recommended imi^rovements, see “Visiting Missions,” International Concilia- 
tion. No. 448 (February 1949); also General Assembly Resolutions 434 (V) and 553 
(VI). 

43 UNCIO, III, p. 616. 

44 Ibid., X, p. 547. 
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agreements; possible transfer was covered under the Security Council’s 
power; and, by way of contradiction, it would be difficult to take away a 
territory from a state that was not in the mood to surrender it. A subse¬ 
quent Anglo-American statement explained that 

a Trusteeship State which showed signs of aggressive intentions or had com¬ 
mitted an aggression could be dealt with [by the Seeurity Couneil]. ... If 
a Stale withdraws for reasons which reflect no discredit upon it, and if it 
declares its willingness to continue to abide by the terms of the trusteeship 
system, . . . there should bo no reason for transferring the trust territory . . . 
if after ceasing to lie a Meml>er . . . , [itj c»)mmittcd violations . . . , any 
measures provided elsewhere in the Charter . . . could be invoked. . . . 

A great gap that remained, however, was what to do about the violation 
that could not be considered an actual “thrc'at to the peace” under Chapter 
7. In such a ease even the Security Couneil could do no more than make 
recoinmendatioiis. 

Conclusions 

The trusteeship system, in essence, is our old friend the mandates system, 
but with stronger muscles and greater ambitions. The basic similarity be¬ 
tween the two is clearly evident in the continued emphasis on the voluntary 
submission of territories (thus far only ex-enemy areas), direct “adminis¬ 
tration” by national states (although the United Nations Charter leaves 
room for international administration), and only “supervision” by the inter¬ 
national organization with no power to command, merely to veto, recom¬ 
mend and publicize. 

The dilFercuices between the new and the old are chiefly in the direction 
not of narrowing but of expanding the horizons of the trust populations. 
Giving over-all supervisory authority to the Assembly places trusteeship 
problems under the wing of a larger and a more anti-colonial forum than 
the League Council. Making the Trusteeship Council a “principal organ” 
composed of governmental representatives, rather than independent ex¬ 
perts, with strong anti-colonial representation, has made it more authorita¬ 
tive and less conservative than the Mandates Commission. The objectives 
of the trusteeship system are more vaguely expansive, more committed to 
independence as the ideal goal and more concerned with general economic 
and social progress than was the mandates system. Two other changes may 
or may not benefit the dependent peoples: the new emphasis on com¬ 
pelling the territories to share the burdens of collective security and on 
modifying tlie “open door” policy in the interests of these peoples. 

There can be no doubt, however, that the new provisions for direct inter¬ 
national administration as well as for the submission of other than ex¬ 
enemy and former mandated areas to trusteeship are intended to favor the 
non-self-govcming populations. New and stronger instruments are placed 
in the hands of the international organization in the form of visiting mis¬ 
sions, examination of direct and oral petitions, and specific authority to 
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formulate questionnaires which the administering authority is compelled 
to answer. Finally, this yeasty ferment is apparent in the general spirit of 
expansion throughout the system. Charter ('hapters 12 and 13 are far more 
comprehensive than the lean Covenant Article 22. The Trusteeship (Coun¬ 
cil s rules are four times as long as the Mandates Commission’s. The new 
questionnaire contains three times as many questions as the old one. The 
Secretariat trusteeship staff is six times as large as in League days; its 
budget, ten times that of its predecessor. This growth is all the more no¬ 
table in v'iew of the decrease in the number of trust territories from fourteen 
to eleven. 

The political fact underlying all this expansion is that, since 1919, the 
problem of colonialism has become more, rather than less, intense; and the 
mood of the international organization more, rather than less, anti-colonial. 
The growth of the trusteeship system is both explained and justified by the 
fact that its shadow falls far beyond the mere handful of trust territories; 
it falls across all dependent lands. 


Non-Self-Governing Territories System 

It is the 170 million dependent people who live outside the trusteeship 
system (as compared with only 20 million covered by that system) who 
represent the bulk of the explosive colonial problem. The United Nations’ 
relationship with these peoples is only a thin thread, but still it is stronger 
than under the League. Covenant Artiele 23 provided merely that League 
Members “secure just treatment of . . . native inhabitants” and recognize 
a few special responsibilities toward all peoples regarding labor conditions, 
traffic in women and children, traffic in drugs and arms, and health. The 
United Nations Charter, on the other hand, contains an entire Chapter 
(11) which deals exclusively with the Members’ obligations towards their 
non-sclf-governing territories in a far wider range of areas and compels the 
Members to report regularly to the United Nations on conditions in those 
territories. 

Chapter 11 is the child of compromise, an especially instructive example 
of the harmonization of various national interests with a result that was 
not the will of any single state but a mosaic of several. During most of 
the planning period, 1943 to 1945, the mood of the United Kingdom, as 
expressed chiefly by Colonel Oliver Stanley, was in favor of replacing the 
mandates system with a mere pledge accepting the principle of trusteeship 
for all dependencies. No international machinery was provided to back it 
up other than loose regional commissions to give advice on economic and 
social progress. As a stronger variation of this theme, Australia called for a 
more detailed pledge and regular reporting to a body like the Mandates 
Commission regarding all territories submitted voluntarily or by decision 
of the Assembly. The United Kingdom saw only too clearly, however, that 
the Australian modification of its plan would be a boomerang that would 
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spread the mandates system to all British, as well as other, colonial depend¬ 
encies. To forestall this ironical turn of events, the British, in their plan of 
May 6, 1945,acccjptc'd a revival of the mandates system but limited it to 
mandated and ex-enemy territories. The general pledge, referring to all 
non-self-govcrning territories, would remain but without the teeth (report¬ 
ing to a commission) sugg(*sted by Australia. The final compromise was 
based on the Proposed Working Paper prepared by the United States 
which accepted the division urged by Britain as well as an anemic version 
of the Australian reporting plan. 


Structure 

Seldom before, to rejihrase a famous Churchillian formula, has so much 
organizational activity evolved from so little constitutional authority. Be¬ 
cause of the colonial powers’ intense opposition to any extensive interna¬ 
tional prying. Chapter 11 mentions nothing in the way of institutional 
machinery except that members responsible for non-self-governing terri¬ 
tories are to “transmit regularly to the Secretary-General for information 
purposes” various types of factual material. Nothing is said about what is 
to be done with that material nor what role otlier organs should play. 
The predominantly anti-colonial Assembly was quick, however, to assert its 
authority, under the umbrella of Article 10, to build machinery to help 
implement Chapter 11. 

The general trend, doggedly oi)j;)osed at almost every step by the colonial 
powers, has been the evolution of procedures that ape the trusteeship 
pattern. The Assembly’s Fourth Committee, also responsible for trustee¬ 
ship, has, from the first session, ridden herd over the provisions of Chapter 
11. A shadow “trusteeship councir’ was also created by the Assembly 
during the second jiart of the first session (1946) in the form of a six¬ 
teen-member ad hoc committc'e (equally divided between administering 
and non-administering) state's, the latter being elected by the Assembly’s 
Fourth Committee). The Committee’s mandate, as revised in 1949, is 

to examine, in the spirit of . . . the Charter, the summaries and analyses of 
information transmitted under Article 73(e) of the Charter on the eco¬ 
nomic, social and educational conditions in the Non-Stdf-Governing Terri¬ 
tories, including any papers prepared by the specialized agencies, and any 
reports or information on measures taken in pursuance of the resolutions 
adopted by the General Assembly concerning economic, social and educa¬ 
tional conditions in the Non-Self-Goveming Territories. ... to submit to the 
. . . Assembly . . . reports containing such procedural recommendations as it 
may deem fit and such substantive recommendations as it may deem desir¬ 
able relating to functional fields generally but not with respect to individ¬ 
ual Territories. . . 

45 Ibid., Ill, pp. 609-611. 

4«Jhid., X, pp. 677-683. 

47 General Assembly Resolution 332 (IV). 
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Since the birth of this Committee was opposed by seven of the eight 
administering Members, including the United States and the United King¬ 
dom (Belghnn abstained), there was considerable doubt initially whether 
the infant would survive. As most of its friends proceeded with caution, 
however, and as its enemic's learned to live with it, the Committee gained 
strength. After being renewed from year to year, its lif(' was extended in 
1949 for a three-year period, a decision endorsed by three of the scyen 
admiuisterinp Members, mul in 1052. lor another three years. Although its 
personnel and discussions have tended to be even more political than its 
cousin, the Trusteeship Council, it has blazed useful trails and won the 
support of the great majority of the Members, including some of those 
who once were its enemies. The major colonial powtTs, the United King¬ 
dom and France, however, remain shari)ly critical of what they regard as 
undue meddling in essentially "domc'stic” matters. 

The SecK'tariat has also been a strong force in this area, mostly behind 
the scenes. Leading Secretariat officials, such as Ralph Bunche and Wil¬ 
frid Benson, have made no secret of the fact that they favor making Chap¬ 
ter 11 a major instrument for imj)roving pnxscnt standards of colonial 
administration.*^^ The S(^cretariafs Division of Information from Non-Self- 
Governing Territories had, in 1952, a staff of thirty-five, approximately the 
same as its companion Division of Trusteeship. 

Authority 

Objectives. The objectives of Chapter 11 are a diluted version of those 
of the trusteeship system set forth in Chapter 12. 

Article 73 

Members . . . recognize . . . that the interests of the inhabitants of.. . 
[non-self-governingj territories are paramount, and accept as a sacred trust 
the obligation to promote to the utmost, within the system of international 
peace and security established by the present Charter, the well-being of the 
inhabitants of these territories, and, to this end: 

a. to ensure, with due respect for the culture of the people concerned, 
their political, economic, social, and educational advancement, their just 
treatment, and their protection against abuses; 

b. to de\elop self-government, to take due account of the political 
aspirations of the peoides, and to assist them in the progressive develop¬ 
ment of their free political institutions, according to the particular circum¬ 
stances of each territory and its pcoxdes and their varying stages of ad¬ 
vancement; 

c. to further international peace and security; 

d. to promote constructive measures of development, to encourage 
research, and to cooperate with one another and, when and where appro- 

48 R. J. Bunche, “Trusteeship and Non-Sclf-Governing Territories in the Charter of 
the UN,” Department of State Bulletin, Vol. 13, No. 340 (December 30, 1945); Wilfrid 
Benson, “Non-Self-Governing Territories,” Annual Review of UN Affairs (New York: 
New York University Press, 1950), pp. 190-198. 
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priate, with specialized international bodies with a view to the practical 
achievement of the social, economic, and scientific purposes set forth in 
this Article. . . . 


Article 74 

Members also agree that their policy in respect of the territories . . . 
must he based on the general principle of good-iieighborliness, due account 
being taken ol the interests and well-being of the rest of the world, in social, 
economic, and commercial matters. 

The most intense feeling regarding these objectives centered around the 
conflict between “independence” and “self-government,” already discussed 
in connection w'ith Cfliapter 12. “Independence” was finally mentioned 
.specifically in the trusteeship section but not in the non-self-governing ter¬ 
ritories section. Nev<ntheless, the United Kingdom, as well as the anti¬ 
colonial powers, interpreted Chapter 11 to imply independence as a pos¬ 
sible goal for non-self-governing t{;rritories.^“ The forward-looking objec¬ 
tive concerning “development,” “research,” and cooperation with specialized 
agencies is the product of Australian suggestions as modified by the United 
States Proposed Working Paper. Article 74 on “good-ncaghborliness” incor- 
j)orates almost verbatim a British proposal that is a counterpart of the 
“equal treatment” provision in Cfliapler 12 on trustee.ship. 

Functions. The Charter is understandably silent on who should decide 
what territori(\s ‘liave not yet attained a full measure of self-government” 
and are therefore subject to Chapter 11. When controversy has arisen over 
this matter because the Soviet Union did not think the Netherlands should 
report on Indonesia or because the Soviet Union thought the United States 
.should report on the Canal Zone, the Assembly has not hesitated to exert 
considerable influence by urging that the colonial pow(’rs make their deci¬ 
sions according to certain criteria."" And in response to Assc;mbly criticism, 
the United States, the United Kingdom and France have gone to great 
pains to justify their reasons for not reporting on various territories. Never¬ 
theless, the United Nations cannot legally, though it may in fact, compel a 
state to report if that state does not wish to. 

The function of ferreting out the facts and exposing them to scrutiny is 
in itself a major force for improving administrative standards. One cannot 
find in the Charter any authority, paralleling that in the trusteeship system, 
for a United Nations questionnaire on non-self-goveming territories. The 
Assembly, nonetheless, formulated, as early as its second session (1947), a 
standard form to be followed by reporting states. That form, as revised in 
1951, calls for intensive self-revelation under 105 headings including a 
searching stati.stical appendix. But the colonial powers fought so fiercely 
against United Nations influence on “political” issues, that the four “gov¬ 
ernment” items in the questionnaire were made optional. The reporting 

« UNCIO, X, p. 562. 

General Assembly Resolutions 334 (IV) and 567 (VI). 
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thus far has been relatively superficial, and the use made of this mass 
of intelligence has only scratched the surface. But the United Nations 
is accumulating a growing reservoir of detailed knowledge which, as eveiy 
reformer knows, can be a power!ul weapon lor progress. Furtheiinoie, 
the colonial regimes are subjected to probing questions and rtxoinmei'da- 
tions by both the Committee oii Inlormatioii from Nou-Self-Governing 
Territories and the Assembly itself. 


Conclusions 

At San Francisco, Chapter 11 received far less attention and was clothed 
with less verbiage than were the trusteeship chapters. Yet Cliapter 11 has 
given rise to more expansive constitutional interpretation and represents a 
far greater advance beyond the League and a potentially more powerful 
impact upon the whole problem of colonialism than the trusteeship chap¬ 
ters. Moreover, the United Nations non-self-governing territories program 
is slowly, almost imperceptibly, following in the fo()tst('ps of the mandates 
and trusteeship systems. This is an evolution, cordially denounced by most 
colonial powers, which, it should be recalled, follows the plan proposed by 
the liberal colonial states of Australia and New Zealand. Though partially 
rejected at San Francisco, this plan has been transformed from theory to 
reality through the alchemy of practice and int(Tpretatioii. 

The chief strength of this system, which has only begun to develop, is 
that it provides an uriprecedimted opportunity to find out the facts about 
colonial regimes, comiJare their relatives performances and foster their 
improvement. The chief weaknesses of the system are that it has failed to 
win adequate' sui)port from the chief colonial powers, with the result that 
the present reporting tends to be incomplete and superficial, and it has 
failed to make sufficiently effective use of the material which it receives. 


Supervision of Special Areas 

The age-old device of placing disputed "powder kegs” under the relatively 
neutral roof of an international organization has also been resorted to by 
the United Nations, as it was by the League. Although no special regimes 
were created at San Francisco comparable to the Danzig and Saar arrange¬ 
ments formulated at Paris in 1919, such regimes were anticipated in the 
provision in Article 77 for supervision under the trusteeship system of 
"territories voluntarily placed under the system by states responsible for 
their administration.” And such a voluntary surrender to trusteeship may 
be said to have taken place in the case of the former Italian colony of 
Somaliland, But colonial powers are notably laggard in placing their own 
dependencies under trusteeship, and the dependent peoples are equally 
reluctant to assume a status which they consider a halter far easier to slip 
on than off. 
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GENERAL ASSEMBLY AS "CARETAKER" 

An alternative means of coping with disputed areas has been to turn to 
the General Assembly or the Security Council to create temporary 
non-truste(^ship “caretaker” regimes, usually to lead certain territories out 
of bondage to independence. The Assembly has enjoyed more of this busi¬ 
ness than the Council for the familiar reason that often the great powers 
have been unable to settle the destiny of the territory in question among 
themselves. Under such circumstances, the Assembly has, thus far, created 
“caretaker” regimes in connection with Palestine, Libya and Eritrea. In 
each case the great powers wanted to use the Assembly not only to recom¬ 
mend the fate of the disputed areas but actually to help administer them 
during a transitional period. This scheme proved abortive in the case of 
Palestine (including Jerusalem) but worked with commendable success 
in Libya and Eritrea. In all three instances, the Assembly plan was to 
create an agent, sometiuK^s aided by an advisory council, to work with 
the local great power administrations to liquidate the existing regimes and 
help the dependent peoples gird themselves for independence, including 
the preparation of constitutions. In the Palestine fracas, the Assembly’s 
agents were first the hajiless United Nations Palestine Commission of fi\e 
small state representatives (“five lonely pilgrims”) and later the Medi¬ 
ators Folke Bernadotte and Ralph Bunche who, though thought of prima¬ 
rily as pcaeemakers, did perforin “caretaker” functions such as arranging 
for the provisioning of Jerusalem and protecting “holy sites.” 

To set Libya free, the Assembly appointed a United Nations Commis¬ 
sioner, Assistant Secretary-General Adrian Pelt, aided and advised by a 
Council of Ten (repre.sentatives nominated by six intimately concerned 
states, including the United States and the United Kingdom, as well as a 
representative of the three Libyan provinces and a representative of the 
Libyan minorities). To help prepare Eritrea as an autonomous unit feder¬ 
ated with Ethiopia, the Assembly appointed another United Nations Com¬ 
missioner, Dr. Eduardo Anze Matienzo, previously Bolivian permanent 
representative to the United Nations, assisted by (experts appointed by the 
Secretary-General, but with no governmental advisory council. 

With respect to minority problems, the United Nations has not at¬ 
tempted to create a sejiarate suiiervisory system, as was done under the 
League, but has tended to treat these issues as part of the larger human 
rights question discussed in Chapters 8 and 21. 


SECURITY COUNCIL AND TRIESTE 

The only di.sputed area that has thus far been tossed into the lap of (he 
Security Council is Trieste, the strategic port city lying on the contro¬ 
versial border between Italy and Yugoslavia. After disagreeing violently 
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among themselves, the Big Four (United States, Soviet Union, United 
Kingdom and France) finally agreed at Paris in 1946, clearly with the 
League’s Danzig experience in niind,’^^ that the Security Council should be 
given the responsibility, without any time limit, for assuring the integrity 
and indcp(?ndcnce" of the “Frc'c Territory of Tric'ste.” The Council was 
to appoint a Governor, for a five-year term and eligible for reappointment, 
with authority to take all measures necessary to keep order and defend the 
independence of the area. Normal legislation and administration were to be 
left in the hands of a loeally-c'lected govt'rnment. In spite of certain qualms 
on (h(? part of Australia and a few othcT state's regarding tlu' constitution¬ 
ality of assigning the S(‘curity Coniicil authority not specifically provided 
for in the Charter, the Council boldly endorsed the j)lan in January 1947. 
Because of increasing East-West conflict, however, tlu‘ Security Council has 
been unable to reach a single other positive d(X‘ision on the Trieste ques¬ 
tion. Thus a Governor has still not been appointed, after countless at¬ 
tempts, and the “temporary” occupation regime under United States and 
British forces continues to rule the area. 


CONCLUSIONS 

In terms of the League experience, these United Nations efforts have 
been more numerous and more under the direction of the Assembly than 
the Council, but, with the exception of Trieste, for far shorter periods. A 
lundamental difference' in the type of area involved is that the League 
was concerned with higldy developed self-governing European territories, 
while the United Nations, again with the exception of Trieste, has dealt 
with less developed dc'pendcnt areas. The administrative machinery has 
been very similar howexer: a commission or single commissioner under 
the direction of the international organization. And the United Nations, 
like the League, has had its resounding failures as well as its heartening 
successes; neither has been clearly more effective than the other. 
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Courts and Tmiv 


“It seems to me that peace in this world is impossible unless nations 
agree on a definite law to go\ ern their relations with each other and 
also agree that, without anv veto power, the\' will submit their dis¬ 
putes to adjudication and abide by the decision of an impartial tri- 
bimal. ...” — Robeht A. Taft ^ 


Fob centubies men in pubsuit of peace have .sought to .subject govern¬ 
ments to a common rule of law. Not until 1922, however, was there a 
standing international court to which all states could submit their disputes 
for judicial settlement. In that year the Permanent Court of International 
Justice (PCIJ) opened its doors for business at the Hague in Holland. 
While not actually a League body, the “World Court” was an essential part 
of the League system. 

Although it was interred with appropriate ceremonies by the League 
Assembly in 1946, a new court was at the same time rising from the ashes 
of the old. Called the International Court of Justice (ICJ) it resembles its 
predecessor in every important respect. Its Statute is nearly the same, 
word-for-word, even to the point of using the same numeration. The prin¬ 
cipal difference is that by being created as a “principal organ” of the United 
Nations the new court is more closely integrated with the general inter¬ 
national system. Its Statute, moreover, is considered to be part of the 
Charter. 

The establishment of a “World Court” was a reflection of what might be 
called the juridical road to peace, a route from which more was expected 
at the turn of the century than today. First of all, it was thought that a 
standing court would result in the adjudication of more international dis¬ 
putes than had been the case in the past when a special tribunal had to 
be established whenever states were prepared to arbitrate. Second, in the 
covurse of its judicial function, it was thought that a court might also fur¬ 
ther the development of international law. These hopes have been justified 

^ A Foreign Foiicy for Americana (New York: Doubleday, 1951), p. 40. 
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by any reasonable set of standards* The principal difficulty is that the 
dangerous disputes arc considered “political” by states and therefore not 
justiciable. 

The Court is now one of the stars in the galaxy of international organ¬ 
izations — though not one of the first magnitude. Like other international 
institutions it has not materialized out of the thin air of mere hopes but 
in response to practical needs. Whether hostile or friendly in their rela¬ 
tions, states find it nearly impossible to exist without some rules or fixed 
standards of conduct and a court to administer them. These standards vary 
with circumstances, but so far as they go, they are obeyed to an extent 
seldom realized by most citizens. Rules regarding privileges and im¬ 
munities of United Nations officials and delegates, for example, have been 
followed almost without exception in spite of the pressures of the “cold 
war.” Despite its usefulness, however, a permanent international court was 
slow in coming. 

The Permanent Court of International Justice 


Origins 

The principal framers of the Covenant paid little attention to proposals 
for a League Court. A reaction against the legal approach to world order 
had set in. The Hague Conferences and the Permanent Court of Arbitra¬ 
tion had not forestalled the armageddon of 1914-18. Wilson, for example, 
rejected for a time the idea of a court that was put forward by Colonel 
House who had been influenced by Elihu Root and the League to Enforce 
Peace. The Phillimore Plan provided only for arbitration or the submission 
of disputes to the League conference before states were to be permitted to 
go to war. Lord Robert Cecil’s drafts suggested a court that was described 
only in general terms, while General Smuts suggested compulsory arbitra¬ 
tion for all justiciable di.sputes. At Paris, however, the members of the 
League of Nations Commission consulted representatives of thirteen neu¬ 
tral powers who insisted upon a court as an antidote to the “political 
emphasis” of the Allied and Associated Powers.® Since these neutral 
powers were also small powers their concern for legal protection is under¬ 
standable. 

Finally, the Covenant in Article 14 required the League Council to 
“formulate and submit to the Members of the League for adoption plans 
for the establishment of a Permanent Court of International Justice.” It 
was to be “competent to hear and determine any dispute of an interna¬ 
tional character which the parties thereto submit to it,” implying that 
judicial procedure was voluntary rather than compulsory; and it was em- 

2 Oliver J. Lissitzyn, The International Court of Justice, Its Role in the Maintenance 
of International Peace and Security, United Nations Studies No. 6 (New York: 1951), 
Carnegie Endowment for International Peace, Chap. II. 

* C. Howard-Ellis, The Origin, Structure and Working of the League of Nations 
(Boston: Houghton Mifflin, 1928), pp. 79-99 and Chap. XL 
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powered to give an “advisory opinion upon any dispute or question referred 
to it by the Council or by the Assembly.” 

One of the Council’s first acts was to appoint a Committee of Jurists in 
February 1920, made up of ten experts chosen as individuals from the fol¬ 
lowing countries: Belgium, Brazil, NoiAvay, France, The Netherlands, Great 
Britain, Italy, Japan, Spain and the United States. With the help of tlie 
League Secretariat, this Committee drafted a statute that took as a point 
of departure the plan for the Permanent Court ol Arbitral justice aban¬ 
doned at the Second Hague Conference. The council reviewed and modi¬ 
fied the draft and transmitted it to the first Asscnnbly which, in December 
1920, adopted a resolution calling on the Members to ratify the Statute. 
The Statute of the Permanent Court of International justice came into force 
in September 1921. By 1942 the Statute had been signed by fifty-nine 
states, ratified by fifty-one; and, of eighteen states that had dropped out of 
the League, five continued as members of the Court. 


Jurisdiction 

The Court could assume jurisdiction only over those cases brouglit to it 
by states, not necessarily Members of th(' L(’ague. Since individuals were 
not considered to be subjects of international law, despite some opinion to 
tlie contrary, they had to be represented by governments. In this way a 
Greek subject, in the Mavrommattis Palestine Concessions Case of 1924, 
sought a judgment against Great Britain through the Greek government 
for failure of the Palestine Mandate to recognize his utility holdings in 
Palestine. 

The jurisdiction of the Court extended to three types of disputes, some¬ 
times called contentious cases: 

1. cases voluntarily referred to the Court by both parties; 

2. cases that could be brought b\' only one party owing to the provisions 
ol a treaty or convention entered into with one or more other states; 

3. eases in which one party co»ild bring another to judgment because 
both had accepted the provisions ol Article 36 of the Statute which provided 
for “compulsory” or “obligatory” jurisdiction in legal cases. 

The joker in the pack is that no party could be hailed into court against its 
will, since every case accepted by the Court depended upon an interna¬ 
tional agreement accepted by both parties. Either they agreed to go to 
court when a dispute arose, or the Court’s jurisdiction over the dispute in 
question had already been accepted in a previous agreement. Many of the 
peace treaties, for example, provided that disputes in connection with the 
treaties themselves were to be referred to the Court. 

Compulsory jurisdiction was the most pressing issue facing the Commit¬ 
tee of jurists iu 1920. The jurists were unanimously in favor of it as a 
guiding principle. In legal cases states, in their view, should be required 
to appear before the proposed Court even against their will. The jurists’ 
effort to extend judicial procedure was a modest one. They did not say 
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that all international disputes should or could be settled in court. 
simply said that those disputes involving questions of law, sue aS e 
nieaiiing of a treaty, could best be settled in a court of law. But who was 
to bell the cat? The League Members were unwilling to be committed to 
go to court even in legal matters. Court procedure must be a voluntary 
procedure. So the Council demurred, and the first Assembly compromised. 
States could voluntarily accept compulsory jurisdiction in advance for cer¬ 
tain legal cases by adhering to an “oj)tional clause” placed in Article 36 of 
the Statute. But they could not be forced to acccipt the Court’s jurisdiction. 
Lord Balfour and otluTs argued in the Council that acceptance of compul¬ 
sory jurisdiction even in legal cases would be tantamount to amending the 
Covenant iKicausc Article 12 j)ermitted League Members to submit any 
dispute betwetm them “either to arbitration or to inquiry by the Council.”^ 

It may not suri^rise the read(T to learn that the oi)position to the jurists’ 
proposal was led by tine big powers and that the compromise “optionar 
clause was contributed by tlie Assembly after the smaller powers had pro¬ 
tested that, regardless of strength, all states should be on an equal footing 
in legal disputes at h^ast. Disparities of j) 0 W('r, they doubtless thought, 
would be less conseqiuMitial in court than in dij;)lomatic negotiations. Time 
after time the smaller powers worshiped at the altar of “law,” “justice” and 
“courts” in word if not always in deed. 

Thi^ “optionar’ clause pi‘rmittecl any party to the Statute to accept the 
court’s jurisdiction “in all legal disputes,” which included: 

a) the interpretation of a treaty; 

b) any question of international law; 

c) the existence of any fact winch, if established, would constitute a 
breach of an international obligation; 

d) the nature or extent of the reparation to be made for the breach of an 
international obligation. 

States adhered to the optional clause by depositing with the Court a decla¬ 
ration to the effect. Many, particularly the larger powers, attached condi¬ 
tions. Forty-five states accepted the optional clause for varying periods 
of time. 

Organization of the Permanent Court 

Fully aware that the second Hague Conference had been unable to 
decide how to appoint judges to an international court, the Committee of 
Jurists was able to devise an ingenious compromise between the claims of 
big and small powers. Ihe Court was to consist of fifteen judges elected 
jointly by the Council and the Assembly for nine-year terms on the basis 
of nominations by panels of the Permanent Court of Arbitration.® Each 
national panel was entitled to nominate not more than four judges includ- 

^ Howard-EJlis, op. cit., p. 366. 

® The Court originally had nine judges and four deputy judges. The Statute was 
amended in 1929 to provide for fifteen judges. 
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ing not more than two of their own nationality. States not members of the 
Hague Court had the right to set up similar panels. The League’s Secre¬ 
tary-General transmitted the list of nominees to the Council and the 
Assembly which voted independently by secret ballot. An absolute major¬ 
ity was required for election. This device gave sulficient play to national 
prestige to gain acceptance. The judges were to be independent and 
chosen regardless of naticniality “from among persons of high moral charac¬ 
ter, who iiossess the qualifications required in their respective countries for 
appointment to the highest judicial offices, or are jurisconsults of recog¬ 
nized competence in international law,” and should represent “the main 
forms of civilization and the principal legal systt'ms of the world.” They 
might not engage in any other occupation while tlu'y were members of tin* 
Court. Once elected, they had security of tt'nure. because every .state 
party to a case before the Court was entitled to have upon the bench a 
judge of its own nationality, ad hoc judges might be appointed by a party 
to a dispute to serve only during the adjudication of that dispute. This 
provision was attacked as an unwise concession to national sovereignty 
and defended as an important means of bringing to the bench the legal 
I)oint of view of a country involved in adjudication. Although the United 
States never became a mi'mber of the Court three of its nationals were 
selected in .succession to be judges — Charles Evans Hughes, Frank B. 
Kellogg and Manley O. Hudson. 

The court elected its own offici^rs — a President, a Vice-President, a 
Registrar and staff of the Registry. The Registrar was similar to a secre¬ 
tary-general; he maintained the Court’s “General List” of cases before it, 
communicated with governments, maintained relations with the press, kt'pt 
the archives and printed the Court’s decisions. The seat of the Court was 
at the Hague where it met in the Peace Palace provided by Andrew Car¬ 
negie for the Permanent Court of Arbitration. The League Assembly fixed 
the judges’ salaries and determined the Court’s budget, which was part of 
the League’s budget. The; judge-; were entitled to diplomatic privileges 
and immunities. The Court itself remained permanently in session “except 
during the judicial vacation.” 

Procedure of the Court 

The Court determined its own rules of procedure. The proceedings con¬ 
sisted of two parts, written and oral. In order to get a case before the Court 
the parties involved gave written notice to the Registrar. If the case was 
one of obligatory jurisdiction under a treaty or the optional clause, 
the application of one party was sufficient. If not, the Registrar had to 
receive formal notification that a special agreement had been concluded 
between the parties to submit the case to the Court. If a party failed to 
appear, the Court could decide against it by default. The parties were 
represented by “agents” who might or might not be assisted by counsel. 
The agent had full authority to speak for his government. If counsel pre¬ 
sented the case, he acted under the agent’s direction. Each government 
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was free to appoint whomever it wished to present its case. There were no 
“bar exams” to be passed in order to argue a case in this court. The written 
proceedings consisted of “memorials, counter-memorials, replies and re¬ 
joinders,” including supporting papers and documents as needed. The Court 
then heard oral testimony from witnesses, experts, agents, counsel or advo¬ 
cates. Unlike most domestic courts no time limit was set, in deference to 
national sovereignty. When necessary the Court took provisional measures 
to preserve the respective rights of either party. 

French and English were the official languages of the Court, but any 
party could be authorizr^d to use another language. The hearings were 
public unless the Court decided, or tire parties requested, otherwise. De¬ 
cisions were reached by majority vote of the judges present. In case of a 
tie vote, the President cast the deciding vote. The Court was required to 
state the reasons for its judgment, read in open court, and give the names 
of the judges taking part in the decision. Any judge was entitled to state 
a separate opinion. Judgments were final and without appeal, although 
revisions eould be applied for on the grounds of evidence which was un¬ 
known to the Court when the judgment was given. Unless otherwise 
decided by the Court, each party paid its own share of the costs of litiga¬ 
tion. 

The Law Applied 

In accepting the Statute the League’s Members prescribed the standards 
that should be used in d(‘ciding cases. If the parties were agreeable, how¬ 
ever, the standards could be flexible. Article 38 of the Statute authorized 
the Court to apply 

a) international conventions . . . establishing rules recognized by the eon- 
testing states; 

b) international custom, as evidence of a general practice accepted as 
law; 

c) the general principles of law recognized by civilized nations; 

d) judicial decisions and the teachings of the most highly qualified pub¬ 
licists of the various nations, as subsidiary means for the determination of 
law. 

Article 59 limited the fourth point, however, in providing that the decisions 
of the Court had “no binding force except between the parties and in 
respect of that particular case.” This rule, unlike the Anglo-American 
doctrine of binding precedent {stare decisis), would appear to have in¬ 
hibited the ability of the Court to contribute to the growth of law. In fact, 
however, the old Court and the new have given considerable weight to 
their previous “judicial decisions.”** Latitude was granted, moreover, not 
only in permitting the Court to apply general principles of law but also in 
not prejudicing its power “to decide a case ex aequo et hono, if the parties 
agree thereto” (Article 38, par. 2). This provision may have tempered the 

* Lissitzyn, op. cit., pp. 9-16. 
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narrow if not barren doctrine of positivism which de\^eloped from an ex¬ 
treme concept of state sovereignty in tlic nineteenth century. It permitted 
the Court to apply general principles of justice as well as written law. 

In carrying out the Covenant's sOpiilation in Article 14 that it might give 
an advisory opinion upon matters referred to it by the Assembly or Coun¬ 
cil, the Court developed procedures for such opinions that were almost 
equivalent to those used in regular judgments. G(n erninents and, if aj^pro- 
priate, the Secretary-Generi\l were invited to inesent their views in written 
and oral briefs. These opinions were j)repared and handed down as were 
the Court’s judgments. In an early case, the Eastern Karelia Case of 1923, 
the Court proclaimed that it could not be required to furnish such an opin¬ 
ion. This development occurred when a dispute arose between the Soviet 
Union and Finland regarding an understanding as to the relationship be¬ 
tween Eastern Karelia and the Soviet Union. At Finland’s request the 
League Council called for an advisory opinion on the binding character of 
the understanding. The Soviet Union, not a member of the Court or the 
League, denied the authority of both bodies and refused to participate in 
the Court’s proceedings. The Court tlu'u stated that “answering the ques¬ 
tion would b(^ substantially equivalent to deciding the dispute between 
the parties,” which it would not do since the Soviet Union refused to gi\'e 
its consent to the Court’s jurisdiction.'^ We shall see that several advisory 
opinions, including those concerned with the Nationality Decrees in Tunisia 
and Morocco and the Austro-Gerrnan Customs Union, dealt with legal as¬ 
pects of disputes between states.'^ Six of the Court’s advisory opinions 
actually originated with the Governing Body of the ILO, a circumstance 
that later influenced the founders of the United Nations to permit the 
specialized agencies to request such opinions. The drawbacks of advisory 
opinions were similar to those posed by contentious eases. Since disputes 
were often involved, states had to give their consent to the Court’s jurisdic¬ 
tion, and, though called advisory, some opinions had political overtones 
that quite overshadowed the legal aspects. 

The Permanent Court's Achievement 

Although it was not a major instrumentality in keeping the peace, the 
“World Court” played a useful and busy role. During twenty-two years it 
considered sixty-five cases, resulting in thirty-two judgments and twenty- 
seven advisory opinions. None of its judgments was disregarded. Many of 
its cases involved disputes that, without permanent procedures for adjudi¬ 
cation, might have become dangerous running sores. Since its jurisdiction 
was limited to matters that quarreling states were willing to bring to court, 

'^Permanent Court of International Justice, Scries B, no. 5 (Advisory Opinion, 1923); 
and M. O. Hudson, World Court Reports (Washington: Carnegie Endowment for 
International Peace, 1934), Vol. 1, p. 190. 

®See Chap. 14. 
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it did not and could not settle the main diflSculties that breed w 
it did substantially lessen the burden on diplomacy by providing means 
settling some matters in court. Both the Court’s Statute and its decisions 
contributed to the growth of international law. Its stability and the respect 
it commanded were important steps toward institutionalizing a rule of law. 
Even when the Court was forced into inactivity by a second World War, 
governments were so convinced of its utility that the continued existence 
of some sort of World Court was never in doubt. In nearly six hundred 
international agreements of various sorts, governments had conf(?rred juris¬ 
diction upon it. Fifty-nine states signed the Statute’s Protocol of Signature 
and fifty-one states actually joined the Court. Among the missing were the 
United States find the Soviet Union. Despite Amcricfin l(?adership in fram¬ 
ing the Statute, the couiiterforces of exaggerated notions of sovereignty, a 
policy of isolation, shocking misrei^resentation of the Court’s role and the 
Senate’s rules of procedure combined to block participation which was 
sought by every President and Secretary of State in office during the Court’s 
existence.'-* So far as the Soviet Union was concerned, international law and 
the Permanent Court, though useful at times, were fundamentally instru¬ 
ments of oppression of the masses by the controlling classes. The “wither¬ 
ing away” of states was expected to render sudi a court unnecessary. 

The liilernational Court of Justice 

Old Court or New? 

The principal question in the minds of the Charter's framers was not, 
as after World War I, whether there should be a court, but whether the 
Permanent Court should be continued or a new court established. The 
Sponsoring Powers did not answer this question at Dumbarton Oaks, but 
they were able to agree very quickly on the establishment of an “interna¬ 
tional court of justice” as “the principal judicial organ of the Organization.” 
Its Statute was to be part of the Charter, and all Members of the Organiza¬ 
tion were to be its members automatically.^^* Conditions under which non¬ 
members of the organization might belong were to be left to the General 
Assembly acting on the Security Council’s recommendation. The sponsors 
also indicated general satisfaction with the Permanent Court by specifying 
that its statute should serve for the new court or be “used as a basis” for a 
new statute. 

The League’s example was followed when the detailed questions were 
left to a Committee of Jurists which the Sponsoring Powers invited to 

® See D. F. Fleming, The United States and the World Court (New York: Double¬ 
day, 1945). 

For the origins ot the ICJ see Report to the President on the Results of the San 
Francisco Conference . . . , Department of State Publication 2349, Conference Series 
71 (V^ashington: Government Printing Office, 1945), Chap. 14; Leland M. Goodrich 
and Edvard Hambro, Charter of the United Nations, Commentary and Documents 
(Boston: World Peace Foundation, 1949), Chap. 14; and UNCIO, Report of the 
Rapporteur of Committee IV, Doc. 913 IV/1/74 (1), XII, pp. 383 ff. 



340 LEAGUE AND UNITED NATIONS — STRUCTUBE AND AUTHORITY 

assemble in Washington soon after the Yalta Conference of February 1945, 
During April jurists from forty-four of the United Nations, including three 
judges and a Deputy Registrar of the Permanent Court, prepared a draft 
statute for submission to the San Francisco Conference. Again the (jnes- 
tion of continuing the Permanent Court was left open, but the jurists 
drafted a statute which followed closely the pattern of the old one. In this 
way the (juestion was left so it could be settled either way. 

It was decided at the San F'ranciseo Conference to have a “new court.” 
First, the old statute had no provisions for amendment. How could it be 
changed so that its provisions would square with those of the Charter 
Second, sixteen of the Court’s former members, including neutrals and 
enemy states, were not at the Conference and therefore not eligible to be 
UN or court members, at least for a while. I’hird, since tht; proposed court 
was to be an integral part of the Organization, it was thought wiser to make 
it a new if similar court. Equally imjiortant, but rarely mentioned, was the 
fact that neither the United States nor the Soviet Union had joined the 
Permanent Court. It was thought politically expedient to let sleeping dogs 
lie by recreating the “old court” as a “new one” in order to cut to a mini¬ 
mum the resistance of the two major powers. 

The Conference Committee was careful to explain, however, that its 
decision did not “break the chain of continuity with the past,” and that 
the “new” International Court of Justice, as it was called, was merely a 
“revised” court. Article 92 of the Charter, for example, states that the new 
Statute is based upon the old. The Statute itself provides continuity, since 
questions that were to be submitted to the Permanent Court by treaties 
still in force may be referred to the International Court (Article 37). 

The few differences between the courts have the effect of making the 
new one more closely related to UN bodies than its predecessor was to the 
League. For example, the present Statute is to be amended in the same 
way as the Charter. United Nations Members are automatically parties to 
the Statute. Non-members may become parties to the Statute on the basis 
of conditions laid down by the General Assembly on the recommendation 
of the Security Council (Charter, Article 93). Switzerland and Liechten¬ 
stein joined the Court this way after agreeing to accept the Court’s deci¬ 
sions and to recognize the right of the Security Council to make recom¬ 
mendations or to take action giving effect to the Court’s decisions. This 
condition served to place these two non-members of the UN on the same 
footing as Members, for, under Article 94 of the Charter, the latter are 
required to comply with the Court’s decision in any case to which they 
are parties. If they do not, the Security Council is empowered to enforce 
the Court’s decision by “recommendations” or “measures to be taken to 
give effect to the judgment.” ” 

This article points up as well as any the difference between the two 

But the Security Council can act only if it finds a threat to the peace. See 
Charter of the United Nations, Hearings tefore the Senate Foreign Relations Com¬ 
mittee, 79th Congress, 1st session, 1945, p. 287. 
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courts in their relation to the League and to the United Nations. Under 
the Charter the judiciary is more closely allied to the security machinery 
than ever before. 

Jurisdiction 

The International Court has the same jurisdiction as its predecessor. 
Again the question of compulsory jurisdiction in legal disputes was warmly 
debated. The Committ('e of Jurists could not reach agreement and pre¬ 
sented alternate texts, one preserving the optional clause (Article 36) and 
th(^ other requiring obligatory jurisdiction in the Article’s enumerated legal 
cases. A majority of the San Francisco (Conference Committee favored the 
latter but, owing to opposition led by the United States and the Soviet 
Union, the old formula was retained. Comj>ulsory jurisdiction was further 
emasculated whcai the Conference Committee went on to explain that reser¬ 
vations to the already innocuous optional clause were allowable as they had 
been under the Ijcague.^^ Once again some of the big powers refused even 
in legal cases to submit to judicial procedure without their consent. But 
the big powers are not solely to blame for this sad state of affairs. At the 
end of 1951, only thirty-live states, less than half of the Organization’s 
Membership, had accepted the comi)ulsory jurisdiction of the Court. 
Among these, many attached reservations the most common of which is 
reciprocity, whereby one j)arty to a dispute accepts compulsory jurisdiction 
provided the other parties do likewise. 

Although the United States declaration of acceptance of compulsory 
jurisdiction was dei^ositcd promptly with the Court in August 1946, it ex¬ 
cluded “disputes with regard to matters which are essentially within the 
domestic jurisdiction of the United States of America as determined by the 
United States of America.” Although other governments have specified 
exceptions to the optional clause including similar reservations by France, 
Mexico and Pakistan,^^ this declaration is an unnccessarilv extreme state- 
ment of sovereign independence. It appears not to have had the backing 
of the President, the Secretary of State or the Senate Foreign Relations 
Committee. It was introduc('d on the floor of the Senate by Senator Con- 
nally as an amendment to a resolution whereby two-thirds of the members 
of the Senate, present and concurring, w^ere to approve adherence to the 
optional clause. Without such a reservation, the Senator declared, the 
Court might invade fields of vital interest to the United States, including 
the control of the Panama Canal, immigration or tariff policy. Since inter¬ 
national law, including the Charter and the Statute, leaves these matters 
to domestic jurisdiction, the Senator’s fears appear to have been unfounded. 
The Court would assume jurisdiction in such matters only if the fulfillment 

12 Report of the Rapporteur of Committee IV/l, pp. 390-392. 

1* U.N. Treaty Series, I, pp. 9-13. See also F. O. Wilcox, “The United States Accepts 
Compulsory Jurisdiction,” and Lawrence Preuss, “The Inlcrnalional Court of Justice, 
The Senate, and Matters of Domestic Jurisdiction,” American Journal of International 
Law, Vol. 40 (1946), pp. 699-719 and 720-736. 

Lissitzyn, op. cit., p. 65, n. 47. 
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of ti'eaty obligations froely entert?d into by the United States were in 
question. Yet the United States is now in the unfortunate position of insist¬ 
ing that it be judge in its own case and that it may deny the Court s juris¬ 
diction even in /cgal matters s] 3 ecified in the Statute. This is an undesir¬ 
able precedent to establish in view of United States’ protestations in favor 
of a regime of law in world affairs. A legal order is hard to establish if 
each stale reserves to itself the right to decide what the law is and when 
it may be summoned to court. It is inconsistent with the letter and spirit 
of the Statute which specifies in paragraph 6 of Article 36 that ‘In the 
event of a dispute as to w iH'ther the Court has jurisdiction, the matter shall 
be settled by the decision of the Court.” 

In contrast, the Members of the Commonwealth of Nations reserved 
matters of domestic jurisdiction according to international law. The impli¬ 
cation is that these states will accept the International Court's decision on 
the matter. The Permanent Court, for example, refused to adjudicate some 
matters which it found to be of domestic jurisdiction. When it decided 
otherwise, the parties to the Statute accepted its decision. This would 
have been the precedent to lollow. Yet, in contrast to its earlier n'fusal to 
join the Permanent Court, the United States took a step forw^ard in accept¬ 
ing the optional clause at all. Its declaration of acceptance need not ob¬ 
struct judicial procedure if used with restraint. The fact is that all states 
are sensithe to supranational judicial authority on a universal basis. In 
European regional organizations, however, as we shall s('e in Part Four, the 
participating states have more) willingly yielded their sovereignty to regional 
courts. Meanwhile the compulsory jurisdiction of the optional clause has 
provided the basis for the CJourt’s consideration of two cases — the Morocco 
Case and the Anglo-Norwcgian Fisheries Case, 

The Charter in Article 36, paragraph 3, makes a modest effort to add to 
the Court’s authority. It provides that the Security Council should “take 
into consideration that legal disputes should as a general rule be referred 
by the parties to the International Court of Justice. ...” Whetlier disputes 
will be so referred depends upon the policies of the Security Council’s 
members. The United Kingdom sought redress under this article in the 
Corfu Channel case. 

The Organization of the International Court 
The organization of the International Court is virtually a carbon copy of 
that of its predecessor. The judges are elected in the same way, although 
elections have been staggered to avoid a complete turnover at one time. 
The Court still meets in the Peace Palace at the Hague. Minor changes 
include a provision tliat no two judges of the same nationality may occupy 
the bench at the same time. A proposal to the Committee of Jurists in 
Washington, apparently by the Soviet Union, that nominations should be 
made directly by governments was rejected, and, after further discussion 
at San Francisco, the old system was retained. The procedure for handling 
the Permanent Court’s budget has been continued with the new court. 
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In 1953 the members of the Court and the date on which their terms 
expired were as follows: 

Sir Arnold Duncan McNair (U.K.), President 
Jose Gustavo Guerrero (El Salvador), Vice-President 
Alejandro Alvarez (Chile) 

Green H. Hackworth (U.S.) 

Bohdan Winiarski (Poland) 

Milovan Zoricic (Yugoslavia) 

Jules Basdcvaut (France) 

Helge Klaestad (Norway) 

Abdel Hamid Badawi (Egypt) 

John E. Read (Canada) 

Hsu Mo (China) 

Levi Fernandes Carneiro (Brazil) 

Sir Benegal N. Rau (India) 

E. C. Armand Ugdn (Uruguay) 

Sergei A. Golunsky (U.S.S.R.) 

The Law Applied 

The law applied by the International Court is to be the same as that 
utilized by the Permanent Court, custom and treaty law (Article 38 of the 
Statute). But international law is slowly growing. The retention of Ar¬ 
ticle 38 in the Statute does not mean that the legal umbrella is incapable 
of opening further. 

Advisory Opinions 

Like the Covenant, the Charter empowers the Security Council and the 
General Assembly to request the Court to give advisory opinions (Article 
96). Unlike the Covenant, however, the Charter restricts advisory opinions 
to legal matters. This innovation was deemed wise in view of the League’s 
experience. The Permanent Court’s opinion in the Austro-German Customs 
Union was thought to have been colored by i)olitical considerations, and 
the Court’s prestige suffered as a consequence. States are reluctant to seek 
a judicial remedy for problems which may be settled more to tlieir advan¬ 
tage by a political settlement. This reluctance to go to court has been par¬ 
ticularly obvious in the United Nations. Proposals to refer the Indonesian 
dispute to the International Court for an advisory opinion, for example, 
failed to gain the requisite support in the Security Council. The same fate 
was forthcoming in the General Assembly in connection with the questions 
of Palestine and Indians in South Africa. Another innovation is that the 
specialized agencies and other bodies of the United Nations also may, with 
the General Assembly’s authorization, request advisory opinions on legal 
matters within the scope of their activities. In its first five years the Interna¬ 
tional Court handed down six advisory opinions. 

It was recognized at San Francisco that the interpretation of the Charter 
would be a difficult matter, and no single organ of the United Nations was 


1955 

1955 

1955 

1961 

1958 

1958 

1955 

1961 

1958 

1958 

1958 

1955 

1961 

1961 

1961 



344 LEAGUE AND UNITED NATIONS-STRUCTUHE AND AUTHORITY 

given the general competence to interpret the Charter with binding effect 
upon all Members and organs. No hard and fast rule could be agreed upon, 
but a general statement on the problem was included in the Conference 
record. Ultimately each organ was to “interpret such parts of the Charter 
as are applicable to its particular functions.” In the event of a difference 
of oinnion among the organs or among the Members, thc^ Assembly or the 
Council might ask the Court for an advisory opinion or set up an ad hoc 
committee of jurists. The International Court was not necessarily expected 
to be a constitutional umiiirc as is the United States Supreme Court. But 
on occasion the Court has played just this role despite the opposition in 
most instances of the Soviet Union which has denied the competence of 
the Court to inteipret th(* Charter. In the League, the Council made all 
the requests for advisory oiiinions; in the United Nations it has been the 
General Assembly. 

The Admission of o State to the United Nations (1948). Two advisory 
opinions dealt with the sticky issue of membership in the United Nations.^ 
When the General Assembly asked the Court whether, in voting on the 
admission of a state to the United Nations, a Member was juridically en¬ 
titled to set conditions not expressly stated in Artiele 4, the Court answered 
in the negative.^'^ The General Assembly’s question arose because the 
Soviet Union, during Security Council consideration of admissions applica¬ 
tions, had Iffackballed a number of candidates that would otherwise have 
been elected. The Court’s opinion has had no effect whatsoever on the 
attitude of the Soviet Union, and it is difficult to find any advantage 
resulting from the Assembly’s action in requesting the opinion. Conceiv¬ 
ably the oiiinion might be embarrassing to hixve on the record if a “package 
deal” were under consideration whereby several states might be admitted 
at once in the interest of universality. 

Competence of the General Assembly Regarding Admission to the United 
Nations (1950). A request for an opinion on the General Assembly’s com¬ 
petence in admitting new Members also grew out of the deadlock resulting 
from Soviet vetoes in the Security Council. Could the Assembly admit new 
Members despite the Security Council deadlock? Argentina and other 
Latin American states insisted that it could d(\sj;)ite the language of Ar¬ 
ticle 4. In Novemb(;r 1949 the question was submitted to the Court which 
advised in the negative by a vote of 12 to 2 with only the Chilean and 
Brazilian judges in the minority. The by-products in this opinion were 
more fruitful than the central issue. In answer to (|U(3stions that were 
raised regarding its authority, the Court declared that it could give an 
opinion on any legal question and within this limit was empowered to 
interpret the Charter.^ ^ 

15 UNCIO, XIII, Doc. 933, p. 709. 

i« See pp. 104-105. 

17 Advisory Opinion, ICJ Reports, 1948, p. 57. 

1® Advisory opinion, ICJ Reports, 1950, p. 4. 
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Reparation for Injuries Suffered in the Service of the United "Nations, 
1948-49. This advisory opinion confirmed the fact that the United Nations 
is an international legal personality with authority to bring claims in an 
international court. When Count Bernadotte, the United Nations Mediator 
in the Palestine case, was assassinated, the General Assembly decided 
unanimously in December 1948 to ask the Court whether the United Na¬ 
tions could bring an international claim against the government of a state 
involving responsibility for injury to a Unitt^d Nations agent. 

The Court decided unanimously that the United Nations could bring a 
claim against the responsible* government for damage to the Organization. 
By an 11 to 4 decision it held that the Organization could also claim dam¬ 
ages to the victim or persons injured through him. In a 10 to 5 decision 
the Court further decided that there was no conflict between a United 
Nations claim and similar rights possessed by the victim’s state provided 
the former claim was based upon the breach of obligations due itself.^-^ As 
a result of this oi3inion the government of Israel paid damages to the United 
Nations for Count Bc'rnadotte’s death. The United States and Soviet judges 
were in the minority that argued that tlie United Nations was not compe¬ 
tent to advance claims for individuals. 

The case is noteworthy in showing that the Court has been unafraid to 
break new ground in order to serve the developing “need of the commu¬ 
nity.” There was no precedent for reparations claims for damages suffered 
by the agents of international organizations. Yet the Court agreed unani¬ 
mously that the United Nations was an international person able to bring 
claims against states, including non-members: 

Throughout its history, the development of international law has been 
influenced by the requirements of international life, and the progressive 
increase in the collective activities of states has already given rise to instances 
of action upon the iiitematioiial plane by certain entities which are not 
states. 

Peace Treaties with Bulgaria, Hungary and Rumania (1949). When sev¬ 
eral Members protested the violation of human rights in these three satel¬ 
lites of the Soviet Union, the General Assembly asked for an interpretation 
of the peace treaties that had been concluded with them. Four questions 
were submitted to the Court: 

1. Did the disputes between the Allied Powers and Bulgaria, Hungary 
and Rumania involve the interpretation of treaties? 

2. If so, were the three governments required to appoint representatives 
to the treaty commissions envisaged by the treaties? 

3. If so, was the Secretary-General empowered to appoint a third member 
to each commission if the three governments had not appointed their repre¬ 
sentatives? 

Advisory Opinion, ICJ Reports, 1949, p. 175. 

aojhid., p. 178. 
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4. If SO, would a commission composed only of one party’s representative 
and a member appointed by the Secretary-General be able to give a binding 
decision in a dispute? 

In March 1950 the Court answered the first two questions affirmatively. 
In June 1950 the Court, despite the arguments of the United Kingdom and 
the United States, held that the Secretary-General was authorized to ap¬ 
point a third member of th(* commissions only if the i^arties to the dispute 
had appointed their members. Since this was not the case, the Secretary- 
General had no power to proceed, and it was unnecessary to answer the 
fourth question. 

The opinion seems to ha\'e been useful bt'cause there were specific legal 
questions at issue. Whether it was useful to bring the political problem to 
the General Assembly in the first place is not so clear.-^ 

The International Status of SouthAVest Africa (1949-50). When the Union 
of South Africa, hop(*ful of incorporating the Territory of South-West Africa 
within its boundaries, balked at placing that Territory und(T trusteeship, 
the General Assembly asked the Court for an opinion regarding the Ter¬ 
ritory’s international status. 

The Court found that, despite the League’s demise. South Africa con¬ 
tinued to have international obligations under the Covenant and under the 
mandate for the area. The responsibility for supervision of the territory 
now rested with the United Nations, but the Court did not go so far as to 
n^quire South Africa to submit a trustee.shij) agreement. (This decision was 
close, 8 to 6; the others were either unanimous or 12 to 2.) It did hold that 
South Africa should submit reports to the United Nations, which, in turn, 
could receive petitions from the territory. Finally, South Africa could not 
modify the international status of the territory without United Nations con¬ 
sent. 

The opinion will probably have little influence on South Africa for some 
time to come. It was imi)ortant for the Court to settle the legal problems, 
however, before the General Assembly took measures to give effect to 
the opinion. Although it offers no support for United Nations measures to 
compel South Africa to negotiate a trusteeship agreement, the opinion 
may have helped to block South Africa’s scheme of annexation despite the 
fact that South Africa has asserted that the opinion is not the same as a 
judgment and therefore not binding. 

Reservations to the Genocide Convention. When some nations expressed 
doubts regarding the proposed Convention on the Prevention and Punish¬ 
ment of the Crime of Genocide, the General Assembly asked the Court to 
give an advisory opinion on the legal effects of reservations to the Con¬ 
vention. At the same time the Assembly asked the International Law Com¬ 
mission to study the general question of reservations to multilateral con¬ 
ventions. The specific questions were: 

21 For the Assembly’s role in the case see Chap. 15, p. 450. 
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1. Can a state that accepts the Convention with reservations be regarded 
as a party to the Convention if the reservations are objected to by one or 
more of the other parties? 

2. If so, what is the reservjition s effect on the reserving state and 

a) the parties objecting to the reservation, 

b) those which accept it? 

3. What would be the effect of a reservation made: 

(i) by a signatory which has not ratified, 

h) by a state entitled to sign or accede but which has not done so? 

The Court first disposed of objections that it had no authority to express 
opinions on these matters. The General Assembly, it noted, was seeking 
legal guidance on its own actions. The Court then held that no absolute 
answcT could be given to the first question and that the effect of a reserva¬ 
tion would depend upon the particular circumstances of each individual 
case. A reserving state might remain a party to the Convention if its reser¬ 
vations were “compatible with the object and purpose of the Convention.” 
A similar answer was given to the second question. Since no state could be 
bound by a reservation to which it had not consented, each state must con¬ 
sider on the basis of its individual appraisal whether the reserving state 
was a party to the Convention. In answer to question 3 an objection to a 
reservation can have effect only upon ratification by th(' objecting state. 
These opinions were adopted by votes of 7 to 5.^- Undoubtedly it was im¬ 
portant for the mc'inbers of the General Assembly to be advised on these 
knotty legal questions before they undertook the Convention’s obligations. 
The Court was, therefore, playing a useful role in the difficult task of 
developing international law. 


The Development of International Law 

Students of international affairs are prone to argue whether international 
law is really law. The discussion is apt to be rather sterile. It is clear at 
the outset that there is no supranational legal order comparable to that of 
most national states. International law is in a primitive state and, since the 
middle of the nineteenth century, heavily saturated by the doctrines of the 
positivists: that no state can be bound without its consent and that treaties, 
rather than custom or natural law based on “right reason,” are the source 
of law. Those that deny the existence of real international law j)oint out 
that it is unenforceable. They emphasize law as command rather than 
obedience. Without a real legislature to make rules and without an execu¬ 
tive to enforce them, there can be no real law, in this view. 

It is equally clear on the other hand, that, whether one sees through 
positivist or naturalist glasses, there is a body of international rules which 
states generally obey and which courts administer. Sometimes states break 
these rules just as individuals do in their own communities, and often a 

22 Advisory opinion, ICJ Reports, 1951, p. 15, and Yearbook of the United Nations, 
1951 (New York: Columbia University Press, 1951), pp. 820-824. 
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The Court held iu the Irauiaii oil case that it could not assuinc jurisdiction 
because the dispute did not fall within existing rules of international law. 
These examples can be multiplied many times, and they demonstrate that 
all nations are acutely conscious of international law. From the cases sum¬ 
marized abov e, it is also clear that there is a judicial process which states 
are ready to follow in settling many of their difficulties. There is also a 
complicated structure of rules, embodied in treatic^s and customary pro¬ 
cedure applied by foreign offices and enforced in both national and interna¬ 
tional courts. One r(?ason for skeiDticism is that most citizens are almost 
totally unaware of tlicsc rules. But tliey exist and are generally followed 
for reasons of utility and tradition. So long as nations consider whether 
their policies follow legal standards, so long as they justify their actions in 
legal terms, and so long as they obey some rules and procedures defined 
and enforced by courts and governments, it is preposterous to deny that 
international law is really law. 


International Legislation 

The real difficulty is not that international law is not real law but that it 
is not sufficiently utilized. Relations between staters are only in small meas¬ 
ure determined by legal rules. Many of the existing rules, moreover, are 
vaguely defined, or their meaning is disputed. More important, the interna¬ 
tional legislative process is tortuous and uncertain owing to the decentraliza¬ 
tion of the world’s power among seventy-odd independent states. This is 
where the United Nations system comes in. One of its principal purposes 
is to foster a legislative process through interstate agreement. The work of 
all the United Nations bodies and the specialized agencies contributes to 
this end. Even the Security Council influences the legislative process 
through its control over such matters as regulating the use of force. 

It is a relatively inchoate system. Most international legislation, for ex¬ 
ample, results from agreements worked out by nations multilaterally to be 
submitted to their resi)ective governments for ratification. At present 
states consider themselves bound to follow such legislation only if they 
give their explicit consent. Unlike national law, only some states are bound 
by some of these agreements. There is no majority rule. The problem is 
how lo gain general aecex)tance. Would rules ratified by the sixty United 
Nations Members be acceptable as law to non-members? The chances are 
tliat eventually they would be. 

Even prior to World War II there was a great body of multilateral con¬ 
ventions that Professor Manley O. Hudson, a former member of the Inter¬ 
national Court, has gathered together in a nine-volume series entitled Inter¬ 
national Legislation, He asserts on the basis of treaties registered with the 
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League that 257 legislative items were adopted prior to World War I and 
229 after the war.-’* The approi^riateness of the term international legisla¬ 
tion has been qiH'stioned since states can usually free themselves of the 
conventions’ obligations in practice if not in law and since all states are 
not parties to all multilateral conventions. Yet a trend toward a legislative 
process seems to be d(W(‘lopiiig, although it is anything but dependable. 

Tlu^ expericMiee of the Genocide Convention suggests the clilKcultic^s ol 
the international legislative inocess. With the horrors of Nazi racial perse¬ 
cution in mind the first General Assembly sought ways of stamping out thc^ 
intentional extermination of large communities of human beings (geno¬ 
cide). For two yc'ars the problc'm was considered by the Economic and 
Social Council, the Secretariat, an interim body on the codification of inter¬ 
national law, an ad hoc committee of the Economic and Social Council, 
and Member governments. In 1948 a draft convention was ready for the 
General Assembly which approved a resolution asking that it be signed 
and approved by the mcmibership. Later other states were asked to sign. 
By 1950 the Secretary-General reported that only fi\’(J statc\s had ratified 
the Convcaition although forty-thrc'e of seventy-eight possible' states had 
signed it. Not until January 1951 were the twemty ratifications forthcoming 
that were necc'ssary to bring the) convention into force. Evem then the; 
United States and the Soviet Union were among tlu? missing. 

The birth pains of the Genocide Convention show that governments are 
reluctant to yield any of their freedom of action, even though, as in this 
case', they may unanimously adoi)t conventions in the General Assembly 
that seek to establish universal rules of conduct. One feature of the con¬ 
vention that makes governments shy away is that genocide is made a crime 
in international law for which individuals are to be held responsible. States 
adhering to the Convention are required to pass laws necessary to give it 
effect. 

The failure of the United States to become a party to the convention is 
particularly hard to condone and is jxartly due to divergent views between 
the legislative and executive branches of government. After World War II 
the United States took the lead in insisting that individuals must be held 
responsible in international law for violating certain basic rights recognized 
by civilized communities. The Senate’s reluctance is difficult to square 
with the principles applied in the Nuremberg trials, for example, in which 
persons were tried for crimes against j^eace, war crimes and crimes against 
humanity. These trials were set in motion by an agreement in August 1945 
between France, the United Kingdom, the United States and the Soviet 
Union to establish an International Military Tribunal to try "war crim¬ 
inals” of the Axis Powers. Judges and prosecutors were appointed by the 
four governments. The Tribunal met at Nuremberg from November 
1945 through August 1946 and handed down its judgment a month later. 
Twenty-two Nazi leaders stood trial as well as six Nazi organizations. All 

23 See Manley O. Hudson, International Lef^islation, 9 Vols. (Washington; Carnegie 
Endowment for International Peace, 1931-1950). 
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but three' were found piiilty; eiex'eii were hcWgcd., UikI thi othtrs received 
prison sentences. Goering contrix ed to commit suicide before he could be 
executed.-^ 

The Genocide Convention is precisely in this tradition. Despite the fact 
that the Convention was even deliberately drawn so that it would not be 
the "law of the land” but would only call for subsequent legislation, it re¬ 
mains in a Senate pigeon-hole. Sectional differences in America regarding 
human rights, a "states’ rights” tradition and Senate jirerogative all played 
a part in preventing the United States from continuing its role in establish¬ 
ing universal sentiment against race extermination. 

The Court's Achievement 

The International Court and its predecessors have also contributed to 
the growth of law. The Court has introduced elements that are important 
in any legal order — continuity, relative impartiality and precedent. In 
this way rules have been formulated and clarified. As international legal 
procedure meets the needs of states, it wins confidence. There have been 
setbacks to be sure. Iran withdrew her declaration of comj)ulsory jurisdic¬ 
tion in 1951 in a fit of nationalist j)ique over her petroleum dispute with 
the United Kingdom, but the increasing volume of the Courts business 
.shows that the stream is beginning to flow the other way. Obviously the 
Court cannot cope directly with the world’s primary sources of conflict 
such as political, economic and ideological factors. Yet the Court, through 
its judgments and advisory opinions, is contributing brick and mortar to 
the structure of world order. But the founders of the United Nations 
realized that devices other than the Court must be used to develop interna¬ 
tional law. 

International Law Commission 

Accordingly the Charter in Article 13 provides that the "General Assem¬ 
bly shall initiate studies and make recommendations for the purpose of. .. 
encouraging the progressive development of international law and its codifi¬ 
cation. ...” In November 1947 the General Assembly established an Inter¬ 
national Law Commission whose members, like those of the Court, do not 
serve as representatives of governments but in their individual capacity as 
experts. Its terms of reference draw a distinction between "codification” 
and "progressive development.” The former refers to the j)redse formulation 
of rules of international law in fields whore there already has been exten¬ 
sive state practice, precedent and doctrine. The latter refers to prepara¬ 
tion of draft conventions on subjects in regard to which the law has not 
been sufficiently developed in the practice of states. 

Brig. Gen. Telford Taylor, “Nuremberg Trials: IVar Crimes and International 
Law,” International Conciliation, No. 450 (April 1949); Nazi Conspiracy and Aggres¬ 
sion, 8 Vols. (Washington: Government Printing Office, 1946); Trial of the Major War 
Criminals Before the International Military Tribunal, Nuremberg, 37 Vols. (Wash¬ 
ington; Government Printing Office, 1947-1948). 
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The Commission was slow in getting under way. In June 1949 the s 
sembly requested the Commission to codify the law of treaties, including 
their interpretation and binding force; arbitration procedure; and the 
regime of the high seas, including the extent of territorial waters and the 
rights of states on the high seas. These are technical matters on which 
there is a large body of precedent. The Commission is still at work and 
may be able to define more precisely the law on these subjects than has been 
possible in the past. While these matte^rs seem far removed from the arena 
of war and peace, they are important ingredients in building any cooi)era- 
tive community. 

The Commission was also asked to break new ground in formulating the 
X^rinciplcs of law recognized in the Charter and judgment of the Nurem¬ 
berg Tribunal, and to i3rei;)are a draft code of offences against the j)cace and 
security of mankind. By 1950 the Commission had agreed uj)on seven of 
the Nuremberg principles which were a distinct departure from i)ractice 
prior to the Nuremberg Trials themselves. Individuals no less than govern¬ 
ments were to be held responsible for three categories of international 
crimes: “crimes against i^eace” (x>lanning wars of aggression); “war crimes” 
(violations of the laws of war regarding cai^tured military and civilian po^)- 
ulatioii and jiroperty); and “crimes against humanity” (ill-treatment of 
civil x)opulation), Whether many governments would consent to bind 
themselves to these lorinciples for a long time to come seemed very doubt¬ 
ful. 

At its first session the Commission also comf)leted a Draft Declaration 
on Rights and Duties of states. Basic rights of states were recognized to 
be indejiendence, equality in law, the exercise of jurisdiction over state 
territory in accordance with international law and individual or collective 
self-defense against armed attack. Duties included the x)eaceful settlement 
of international disputes and more novel considerations such as respect for 
human rights and fundamental freedoms of all persons without distinction 
of sex, language or religion. In 1951 these princij^les were submitted to 
governments for their consideration and comment. 

The Commission has also considered ways of publicizing customary in¬ 
ternational law. The Secretariat is considering a publication project to 
this end. It has considered the i)eri3lexing problem of reservations to 
multilateral conventions. At the instigation of the U.S.S.R. it was asked by 
the General Assembly to define aggression. Although it has moved cau¬ 
tiously in this direction, the Commission has generally followed the line 
of thought taken at San Francisco. No definitive enumeration of aggressive 
acts seems feasible, and the competent organs of the United Nations should 
not be rigidly held to a list of such acts which is necessarily incomplete. At 
the request of the General Assembly the Commission has also studied the 
desirability of establishing an international criminal court for the trial of 
genocide and other crimes committed by individuals. The Commission 
reported in 1950 that such a court was both desirable and feasible. A draft 
statute has been prepared. 
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While many of these proposals must await the passage of time before 
they can become crystallized into law, they are not hair-brained schemes. 
They reflect the efforts of both peoples and governments to bring about a 
more orderly world. They are evidence of a growing cohesion in the inter¬ 
national community. The experience gained in formulating these prin¬ 
ciples will h('lp governments decide when and how to transform them into 
law. One thing is certain — international law cannot be developed with¬ 
out procedures for continuing collaboration of this kind. 
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International Civil Servants 


“1 solemnly swear (undertake, affirm, promise) to exercise in all 
lo\’alty, discretion and conscience the functions entrusted to me as an 
international civil servant of the United Nations, to discharge these 
functions and to regulate my conduct with the interests of the United 
Nations only in view, and not to seek or accept instructions in regard 
to the performance of my duties from any government or other au¬ 
thority external to the organization.” ^ 


Before accepting any appointment all members of the staff (Secretariat) 
of the United Nations must subscribe to the above oath. It is modeled 
closely on the declaration required of all jjermanent officials of the League 
Secretariat beginning in 1932.- To several thousand individuals this oath 
or very similar ones are commonjplace because international civil services 
have now become accepted features of the^ international landscape. The 
United Nations proper, not including the affiliated specialized agencies, 
has employed as many as 4,000 international civil servants including about 
2,900 permanent employees and over 1,000 temporary ones. The League 
Secretariat was small by comparison and never employed much over 700 
persons. Now the United Nations Educational and Scientific Organization 
(UNESCO), a siiecialized agency, alone employs nearly this number. 
Regional organizations such as the Organization for European Economic 
Cooperation (OEEC) and the North Atlantic Treaty Organization (NATO) 
have employed about 800 and 600 respectively. Naturally the totals fluc¬ 
tuate with the changing workloads of the organizations in question. All 
together over 10,000 persons may now be in the employ of international 
secretariats.'* 

1 Report of the Secretary-General on Personnel Policy, UN Doc. A/2364, January 30, 
1953. Also Stall Regulation number 2. 

^ Egon F. Ranshofen-Wertheimer, The International Secretariat, A Great Experiment 
in International Administration (Washington: Carnegie Endowment for International 
Peace. 1945), p. 245. 

* Walter R. Crocker, ‘‘Some Notes on the United Nations Secretariat,” International 
Organization, Vol. 4, No. 4 (November 1950), p. 599. 
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Most governments agree that a declaration of loyalty to an international 
organization is not the same as an oath of allegiance to a national state. 
Secretariat officials retain their national citizenship although they must 
serve the organization with strict impartiality. Governments, in turn, are 
committed under the United Nations Charter to respect the neutrality of 
their citizens on the Secretariat. 

Secretariat officials are either “seconded” (loaned) by national govern¬ 
ments to work for international organizations, as is the case in some war¬ 
time collaborative arrang(Mnents and some regional security organizations 
such as NATO, or they are employed as international officials who must 
shed national service responsibilities and become loyal international civil 
servants. Officials in a secretariat are not to be confused with the members 
of the national delegations. 

Growth of the Secretariat Idea 

International secretariats, as we have seen, did not exist in the modern 
sense prior to 1919. Some of the early public international unions, how¬ 
ever, did have, in addition to a conference or policy-making body and a 
commission or governing body, a secretariat (bureau) as an administrative 
and continuing element of the organization. But these bureaus were organ¬ 
ized and, maintained by one of the smaller neutral states such as Switzerland 
or Belgium.*^ These bureaus were small, and, although entrusted with in¬ 
ternational duties, were not international in composition. Bureau officials 
remained in the pay of their national governments. 

A more immediate influence shaping the notion of an international secre¬ 
tariat was the experience of the Inter-Allied Maritime Transport Council of 
1917-18 including a permanent staff of administrative officials known as 
the Allied Maritime Transport Executive. It was comjiosed of British, 
French, Italian and American civil servants working under the direction of 
a ministerial council. 


The League Secretariat 

At the Paris Peace Conference no one doubted the need for a secretariat 
to service the proposed League of Nations. We have seen that the Smuts 
Plan for a “League of Nations” published in December 1918 was the first 
to call for a “permanent secretariat and staff” and included considerable 
analysis of its role and functions. Thereafter the joint British-American 
proposals (Cecil-Miller draft ) presented to the Conference referred specifi¬ 
cally to an international secretariat. Although emphasizing military sanc¬ 
tions the French proposals of Leon Bourgeois also hinted at similar develop¬ 
ments described as a “permanent delegation.” ® 

4 See the classic and pioneering study by Paul S. Reinsch, Public International Unions, 
Their Work and Organization (Boston: Ginn, 1911). 

*5 See Ranshofen-Wertheimer, op. cit.. Chap. II; D. H. Miller, The Drafting of the 
Covenant, Vol. 2 (New York: Putnam, 1928); and F. P. Walters, A History of the 
League of Nations, Vol. 1 (London: Oxford University Press, 1952), Chaps. 5 and 7. 
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Tho achial comnositioD aad rol.- of Iho Laagoc Sfcr>'t”W knottier 
,Des«ODS AilBe 6 of braltl:!:! 

o/ I/N- Sl,„M .ho SecrcTarj-G^oraJ 

conc/iict hiwscU like a pcrnmnent civil servant or like an international 
statesman^ Should the secretariat be composed of national delegations 
paid by their r<;speetive governments and resxjonsible to them as had been 
the wartime practice? Or should it be (\stabJished as a truly international 
civil service composed of individuals no longer in the service of their home 
states but dedicated to an hiternational outlook and prepared to furnish 
impartial advice and service to all Member staters? Due largely to the per¬ 
sistence of the League’s first Secretary-General, Sir Eric Drummond, the 
latter view prevailed. Others, including Sir Arthur Salter, secretary to the 
TraiLsport Executive, and Sir Maurice Ilankcy of the British Cabinet Sec¬ 
retariat, who reportedly declined an invitation to be the first Secretary- 
General, favored a staff coniposc'd of national compoiu'nts. Although Sir 
Erie’s views were radical for his day they were quickly supportc'd by the 
League Members. In May 1920 the Council adoi^ted the Balfour Rei)ort 
defining the character of League officials as international civil servants.^*’ 
Later reports in both the League and the United Nations have sustained 
Sir Eric’s concej)t,'^ but it has been subjected to heavy fire in periods of 
international tension. 

Sir Eric succeeded in building up a fine corps of officials from more than 
forty different countries, including the United States. Inevitably, League 
administrative practice drew from the experience of many nations, espe¬ 
cially those in Europe. This was to be exi^ccted because European coun¬ 
tries had developed procedures and standards for the imblic service at 
that time unequalled anywhere else. 


The League Secretary-General 

The first Secretary-General, Sir Eric Drummond, formerly a British civil 
servant, was selected at Paris before the League was actually a going 
concern. He was named in Annex 2 of the Covenant itself. No term of 
office was specified, but, on Sir Eric’s resignation in 1933, the Assembly set 
a ten-year term for the office. M. Joseph Avenol of France) was then ap¬ 
pointed the second and last Secretary-General by the Council with the 
Assembly’s approval, in accordance with Article 6 of the Covenant. 

Some of the League’s framers, including Lord Cecil, originally proposed 
that the League’s chief officer should possess wide political authority and 
carry the impressive title of Chancellor. A preeminent allied statesman, 

® “Staff of the Secretariat; Report Presented by the British Representative, Mr. A. J. 
BalfourLeague of Nations, Official Journal, 1920, Vol. 1, pp. 136-139. 

See the Nohlernaire Report of December 1920, on the organization of the Secre¬ 
tariat, League of Nations Documents C.424, M.305. 1921.X and A. 140 (a) 1921; The 
Report of the Committee of Thirteen, League of Nations Document A. 16. 1930; and 
The Report of the Preparatory Commission of the United Nations, Doc. PC/20, De¬ 
cember 23, 1945 (London: H. M. Stationery Office, 1946). 
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Eleutherios Venizelos, was sounded out for the job. On his refusal, the 
League framers fell back upon the concept of a career civil servant as 
exemplified by the permanent under-secretary of a British Ministry.^ The 
change was not without significance. It meant that the first officer of the 
League was an international civil servant rather than an international 
statesman. This was precisely the role played by Sir Eric. Shunning pub¬ 
licity, he worked anonymously to set high standards of administrative effi¬ 
ciency. To all national delegations he was ever ready with the impartial, 
judicious advice of the expert. He behaved, in short, as though he were a 
British permanent secretary advising cabinet ministers on whose shoulders 
rested the burdens of political responsibility. But, in fact, traditional 
theories of political responsibility simply could not apply. There was no 
League “government” or “cabinet” issuing clear policy directives to the civil 
service. There were only the Assembly and the Council to provide rudi¬ 
mentary and spasmodic guidance. Inevitably in th(?sc circumstances Sir 
Eric's administrative role was influential politically. 

Indexed, the position of the Secretary-General has no counterpart in any 
national government. He must be at once civil servant, cabinet minister 
and diplomat. In the Sino-Japanesc dispute of 1932, for cxamf)le, the Secre¬ 
tary-General wore all three hats. Yet he could not vote nor directly 
make proposals to governments in debate. What he C'ould not do bcjfore the 
footlights was by no mc'ans, however, the measure of what he could do 
behind the scenes. It has been argued that Sir Eric was politically influen¬ 
tial precisely because he was a nonpolitical figure. 

Despite Sir Eric's limited political leadership, many observers con¬ 
cluded that the League would have been bettcT served had its principal 
officer been an international statesman instead of an international civil 
servant. Neither of the League Secretaries-General, in this view, exploited 
to the full the strategic position of his office. This was particularly true of 
the Secretary-General's s(fldom-used right to address the Assembly and the 
Council. In the light of the League's experience, the framers of the Charter 
sought to give the United Nations Secretary-General the opportunit)^ and 
authority to seize the reins and crack the whip. But does the Secretary- 
General really have a whij)? Power in international affairs still remains 
with the states, few of which are prepared to brook any sui)ranational 
authority. 

Another point is that, unlike a cabinet officer in a national government, 
the Secretary-General must be acceptable to the “opposition.” That is to 
say, he has great difficulty accomplishing his tasks unless he is backed up 
by at least the most influential members of the organization. Seldom does 
“government by majority rule” occur in an international organization. Thus 
Joseph Avenol found his position well-nigh intolerable when h(^ sought to 
please Italy as well as France and Britain in the Ethiopian crisis of 1936. 

Yet it was natural enough to conclude from the League's experience that 

* There are several sources. See especially, Stephen M. Schwebel, The Secretary- 
General of the United Nations (Cambridge: Harvard University Press, 1952), p. 2, and 
Viscount Cecil, A Great Experiment (London; Oxford University Press, 1941), p. 89. 
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a more forceful principal officer at the helm had been needed to guide 
public opinion and governments along the ways of peace. No representa¬ 
tive of the organization as a whole had been in the public eye. No one had 
successfully represented the common public interest in the debates at 
Geneva. The problem was one of prestige for the organization itself. 
Rightly or wrongly many students of the League as well as government 
officials concluded that international order depended on international as 
well as national statesmen. 

AvenoFs Resignation. The resignation of M. Avenol in 1940 remains 
something of a mystery, but even before the Nazi panztT divisions rolled 
westwards to the English Channel M. Avenol seems to have felt that the 
League was lost. The following facts regarding his views and resignation 
have come to light.” 

First, M. Avenol was convinced that the only future for the League lay 
in emphasizing the technieal aspects of economic and social cooperation. 
The League’s enforcement machinery was unworkable, in his view, and 
should have been abandoned by Covenant amendment. A “non-political” 
League might have been able to achieve greater universality of member¬ 
ship. 

Second, in contrast to Trygve Lie in 1950, M. Avenol did not take an 
unqualified stand against aggression. But neither did the great powers. 
When Avenol undertook diplomatic rnaneuverings to bring Italy back into 
the League in 1936, British and French statesmen (Hoare and Laval) had 
already sought a deal with Italy in the previous December that would 
have recognized in some measure the latter’s claim to Ethiopia. 

Third, in the opinion of many League observers Avenol’s management of 
his staff in the face of totalitarian pressure after the Munich crisis of 
September 1938 left something to be desired. The sudden dismissal of his 
Chief of Cabinet in December 1938 was criticized as incompatible with 
his responsibilities as Secretary-General. While he could not avoid dismiss¬ 
ing many of his staff after the outbreak of war in September 1939, his 
retrenchment policy raised doubts whether he really sought to salvage as 
much of the League’s machinery as possible. Although the Secretary- 
General and the Supervisory Commission had become virtual trustees of 
the League by Assembly resolution in 1938 and 1939, Avenol acted with 
little reference to the Commission. Indeed he was sharply criticized by 
members of both the Council and the Supervisory Commission. When 
certain League services were to be removed to Princeton, New Jersey, 
M. Avenol at first objected. 

Finally, after the fall of France M. Avenol chose to cast his lot with the 
Vichy Government rather than with the Free French. His decision to resign 
as Secretary-General, he tells us, was taken when diplomatic relations be- 

®Tlie most informative accounts are contained in Ranshofen-Wertheimer, op. cit., 
pp. 378-381, and Schwebel, op. cit.. Appendix. Both sources list the relevant hut 
scanty League documentation. 
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tween Britain and France were severed following the destruction of the 
French fleet by the British at Oran in June 1940. Whether Vichy asked 
him to resign has never been made clear. His simple duty, he declared, 
lay in “being faithful to my country.” He announced his intention of 
resigning as of S('ptember 1, 1940, and at the end of August he journeyed 
to Vichy. The actual documentation of his resignation remains confused. 
During the war M. Avcnol sought refuge from the Germans in flight to 
Switzerland. lie has remained in seclusion near Gemeva since that time. 
The League’s final years were directed by Mr. Sean Lester as Acting Secre¬ 
tary-General under the guidance of the Supervisory Commission. 

In sum, it is perhaps fair to say that M. Avenol, like the League, was a 
victim of circumstances largely beyond his control. While he might well 
have tri(^d to exert League influence more forcefully, his fate was deter¬ 
mined in the foreign offices of the principal powers. There is little likeli¬ 
hood that any Secretary-General could have appreciably altered the flow 
of events. 

Organization of the League Secretariat 

In addition to the Secretary-General there were at first four Under-Sec- 
retaries-General in the Lc'ague. In 1922 the post of Deputy Secretary- 
General was established, and in 1932 a second Deputy was added. These 
officcTs and the Directors of Sections compris('(l the Leaguer’s “High Direc¬ 
torate” or “Principal Officers.” The number of Under-Secretari(\s varied 
with the League’s membership from two to four and was a constant source 
of friction and intrigue. In practice the posts of Deputy and Under-Secre¬ 
tary were reserved to the great powers, and, as a matter of practical politics, 
filled by them. Despite the thc^ory of the Secretariat these officials tended 
to be national representatives, and, with the deterioration of European 
politics in the early 1930’s, the Gennan and Italian incumbents increasingly 
sought to control their own nationals on the Secretariat. On occasion con¬ 
fidential information was transmitted to Rome and Berlin. Administratively 
their functions were little differentiated from the Directors of Sections 
below them. These offices were evidence of the fact that certain powers, 
notably Germany and Italy, were unwilling to entrust the direction of the 
Secretariat to a single official. The work of the Secretariat, in their views, 
should have been managed by a board of directors with each possessing 
the right of veto. 

Hierarchically the staff was organized in three levels: 

Fir.vf Division: Deputy and under-secretaries-general, directors and chiefs 
of section, members of section, counsellors, interpreters, translators, etc. — 
totalling perhaps a quarter of the total of personnel. 

Intermediate Division: Secretaries, chief clerks, statisticians, accountants, 
stenographers and typists — comprising about three-fifths of the staff. 

Third Division: Messengers, porters, doormen, caretakers — making up 
the remainder. 

Schwebel, op. df., p. 221. 
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This organization of personnel provided the basis for differences in such 
matters as tenure, pay schedules and leaves of absence. Thus for the 
higher posts, appointnuuits were for a period of seven to ten years witli 
renewals permissible for shorter periods. For the intermediate posts then; 
were seven-year tenures with renewals possible up to the age of retireiuent. 
A Committee on Appointments and Promotions advi.sed the Secretary- 
General on personnel inanagenient including staff regulations, pay scales, 
leaves and disciiilinary iirocedures. 

The Secretariat was also organized along substantive (sometimes called 
“functional”) and on service lines.** The principal units, known as “Sec¬ 
tions,” were charged with specific subject matters corresponding to the 
League’s principal activities, such as minorities, mandates and health. 

The Service Sections were concerned with the internal administration 
of the Secretariat, including such matters as personnel, accounts, care of 
buildings, interpretation, translation, documents, printing, editing and 
stenographic service. The original eleven sections were finally increased 
to fifteen, with each serving not only the Assembly and the Council but 
also other League organs and agencies as needed. In addition to coordina¬ 
tion, the Secretariat performed important work in organized publicity 
through its Information Section for all Leagin? activities including communi¬ 
ques, pamphlets, films and broadcasts from the League’s radio station 
(Radio-Nations). 

Altliough the Covenant was silent on the matter of languages, by admin¬ 
istrative rulings English and French were the official languages. Prece¬ 
dent had been established when the Peace Conference of 1919 was the 
first major diplomatic gathering at which English as well as French became 
an official language. League communications were drawn up in French 
and English, and the Secretariat provided official interpretation only from 
English into French and vice versa. Delegates speaking in other tongues 
provided their own interpreters. Translation services, however, were some¬ 
times considerably broader. 

Within this administrative framework the pattern of work was largely 
British. Considerable responsibility was delegated throughout the entire 
staflF necessitating almost the teamwork and unity of purpose that have us¬ 
ually characterized British national administration. The system was de¬ 
scribed as one “in which the work comes up from below.”*” A central 
Registry distributed nearly all communications to the appropriate sections 
for action, and only the most important matters were referred to higher 
authority. 

With M. Avenol in charge after 1933 these practices were gradually 
modified in favor of French administrative procedure. Incoming mail was 
first examined by the Secretary-General’s immediate staff or “cabinet” be¬ 
fore routine matters were referred below, often with comments and instruc- 

* * An authoritative account is contained in Ranshofen-Wertheimer, op. cit.. Chap. VI. 

12 See E. S. Phelan, Yes, and Albert Thomas (London: Cresset Press, 1936), p. 66, 
and Ranshofen-Wertheimer, op. cit.. Chap. IX. 
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tions attached. Less discretion was thus permitted members of sections. 
“The current ran downwards and not upwards.” As a result personal ini¬ 
tiative was somewhat dampened, and many ofiicials felt they had lost caste. 
For a staflF that was far from homogeneous, however, the modified system 
had some advantages. 

The Secretariat’s decline in morale and initiative after 1935, however, 
was by no means due solely to new administrative techniques. Chauvinism 
and international conflict afforded an unfriendly climate for international 
ofiicials, many of whom suff'ert'd abuse and suspicion. The Secretariat’s 
spirit and effectiveness could be little better than the temper of interna¬ 
tional politics. 


The United Nations Secretariat 

The framers of the Charter sought to profit from the vicissitudes of the 
League’s Secretariat. Indeed, onec the Big Four had agreed to establish 
some sort of postwar United Nations Organization, the need for an interna¬ 
tional secretariat was taken for granted. At both Dumbarton Oaks and 
San Francisco, agreement on the Secretariat was reached relatively quickly. 
The Secretariat emerged in Article 7 of the Charter as one of the United 
Nation’s principal organs. 

The genesis of this article is quickly traced. In the earliest Charter draft 
of which there is public re-cord (July 14, 1943) the State Department 
proposed a “permanent Secretariat” composed of a “General Secretary and 
such secretaries and staff as may be required.” These officials in perform¬ 
ing their work were to be exclusively international. They were to declare 
their loyalty to the proposed international organization and avoid seeking 
or receiving instructions from any governmcait or other outside authority.’® 
Up to this point the League’s example was followed, but a new wrinkle 
appeared in a later draft (July 18, 1944). For the first time responsibility 
for maintaining impartial servic*e was to be shared by governments as well 
as by the Secretariat. Member states were to be required “to impose no 
obligation upon their nationals who are officials of the international organi¬ 
zation that are inconsistent with tlie performance of their duties.” For 
reasons that have not yet been disclosed the draft that emerged from the four- 
power Dumbarton Oaks Conference omitted any reference to this loyalty 
provision. Were the big powers unable to agree on the international char¬ 
acter of the Secretariat? In any event, the Sponsoring Powers, under the 
prodding of other delegations, proposed an amendment that restored the 
principles of the earlier State Dc'partmcnt draft. The final version appears 
in Article 100 of the Charter. The first paragraph places the burden of 

See “Draft Constitution of International Organization” in Postwar Foreign Policy 
Preparation, 1939-1945, Department of State Publication 3580 (Washington: Go\’ern- 
ment Printing Office, 1950). p. 476. This draft was prepared prior to discussion at the 
Moscow conference in October 1943. 

1* Ibid., p. 605. 
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international loyalty on the Secretary-General and his staflF. The second 
paragraph pledges the Members to “undertake to respect the exclusively 
international character of the Secretary-General and the stafiF. ...” 

Canada and New Zealand introduced further amendments to the Dum¬ 
barton Oaks Proposals at San Francisco that strengthened the principle 
of international loyalty. Article 101 places the responsibility for staff ap¬ 
pointments squarely on the shoulders of the Secretary-General who acts 
under regulations established by the General Assembly. “The highest 
standards of efiiciciicy, competence and integrity” are to be the criteria of 
appointment. Although the Secretariat need not include nationals of all 
the Members, recruitment was to be made with “due regard” to the widest 
possible geographic distribution. This pro\’ision implies more than a con¬ 
cern for national prestige. If it is to be effective, an international staff 
must have first-hand knowledge of the problems, administrative procedures 
and culture patterns of the different governments represented in the organi¬ 
zation. 

These principles are repeated and embellished in the Staff Regulations 
enacted by the General Assembly.’® An oath or declaration of loyalty is 
required of all members of the staff. The unauthorized disclosure of infor¬ 
mation known to the staff by reason of official duty is forbidden. Except 
for war service, honors, decorations, favors and gifts from governments 
cannot be accepted. Candidacy for political office is also forbidden. 

THE UN SECRETARY-GENERAL 

The role of the Secretary-General received particular attention at both 
Dumbarton Oaks and San Francisco. In the liglit of League experience, 
the planners felt that a more forceful figure might gain greater prestige for 
the new organization so that it would be more influential in harmonizing 
interstate relations. I’his would necessitate a political role for the organi¬ 
zation’s first officer. This has been reported as the view of Franklin Roose¬ 
velt, including the .shaky rumor that he coveted the post.’** Early United 
States drafts prior to Dumbarton Oaks show a line of thought progressing 
from a “general secretary,” to a secretariat responsible to both a “president” 
(political) and a “secretary-general” (administrative), to a “director-gen¬ 
eral.” The office emerged from the negotiations at Dumbarton Oaks as 
“Secretary-Generar implying nothing more than an administrative role. 
Yet, despite his title, he is assigned more than management functions, since 
under Article 99 he has the “right to bring to the attention of the Security 
Council any matter which in his opinion may threaten international peace 
and security.” We are left to speculate on the arguments at Dumbarton 
Oaks that led to the seeming inconsistency between the title and the role. 
Thus the title was to make clear that the Secretariat’s head officer was to 
play a managerial role primarily under the direction of the Member states. 

’’’See Yearbook of the United Nations, 1951 (New York: Columbia University Press, 
1952), pp. 117-122. 

i*Schwebel, op. cit., p. 18. 
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His right to bring trouble to the attention of the Security Council, though 
hailed as a bold departure from the League, should be examined in the 
light of the rigorous control over UN action which the Sponsoring Powers 
expected to exercise through the Security Council. 

At San Francisco these provisions were included in the Charter as Ar¬ 
ticles 97-99, almost without change, but not without debate. Some delega¬ 
tions thought the Secretaiy-Gencral should be able to bring matters en¬ 
dangering peace to the General Assembly as well as the Security Council. 
Others felt his political prerogative should not be limited to matters 
threatening international peace and security. The line was held, however. 
Although in comparison to his League predecessor, the Secretary-General 
has a bigger role, it was always assumed that so far as coercive action was 
involved, he would play it under the close direction of the permanent 
members of the Security Council. The point is emphasized in Article 97. 
The Secretary-General is appointed by the General Assembly only upon 
recommendation of the Security Council. This provision nearly resulted in 
a failure to appoint any Secretary-General at all during the difficult period 
of 1950-52. Efforts at San Francisco to loosen this aspect of big-power 
control were of no avail. 

On another matter, however, the big powers were forced to yield to 
small-power indignation. The Sponsoring Powers had offered an amend¬ 
ment to the “Proposals” providing for the election of four Deputy Secre- 
taries-Gcneral for a term of three years by the General Assembly upon 
the recommendation of the Security Council. On two counts this was 
difficult for the lesser powers to swallow. The big states would doubtless 
control these positions in addition to the top post, a situation that could be 
remedied only by Charter amendment requiring big-power unanimity. 
Moreover, the Secretary-General’s control might be weakened and the 
Secretariat’s efficiency lowered by excessive dispersion of high-level author¬ 
ity. Memories of bitter League disputes regarding similar posts were still 
fresh. As a result the Charter makes no mention of specific officials subor¬ 
dinate to the chief. The problem was left for tbe organization itself to 
decide. A similar solution was reached for the length of the Secretary- 
General’s appointment. The Sponsoring Powers sought to amend their own 
proposals to provide for a three-year term, with reelection permitted. This 
suggestion was unceremoniously rejected when the lesser powers discov¬ 
ered that any permanent member of the Security Gouncil could veto this 
appointment. 

Trygve Lie Appointed 

'The political importance of the office is shown by the concern of the 
big powers whenever a Secretary-General is appointed. The nomination is 
surrounded by special precautions, aimed to reduce personal embarrass¬ 
ment and problems of national prestige. The five permanent members meet 
in private to reach preliminary agreement. The Security Council itself de¬ 
liberates in closed session, and, following the recommendations of the 
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Preparatory Commission, transmits only one nomination to the General 
Assembly which elects by secret baJJot. Before the big-power honeymoon 
WScs aUc to and wilLout t<K. much dilticulty. Mr. 
IJ- a{N„r,v:,v Im-.WH- the bst Secrrtan-t.cncral .1. fcbrmiry 1946 


l?y n ballot ot 4(i to 3. 

On retiection the choice seems obvious enough. North America could 
scarceJy have the Jionoi- of providing l)oth tin; Headquarters and the Secre¬ 
tary-General. Europe, moreover, could provide many candidates e.xperi- 
cnced in international affairs. A reprc'sentative from a small Euro^jean 
power might hcli) to blunt the frequent criticism that the United Nations 
was principally a big-j)ower affair. In vitw of the United Nations’ origins, 
a representative from a small country overrun by Hitk*r was particularly 
appropriate. 

There were other asj)ects in Lie’s favor. He had been Executive Secre¬ 
tary in the Norwegian Labor Party, and, since the new organization em¬ 
braced all shades of the politicid spectrum, a non-Cornmunist socialist 
st;emed in 1945 like safe middle ground. He had been a public figure, suc¬ 
cessful enough to be electtxl to political office and to be aiqjointed to 
Cabinet rank. As Norwegian P’oreign Minister and as Chairman of his 
delegation to the San Francisco Conference he had a first-hand knowledge 
of international affairs. 

At San Francisco the term of office had been left for the organization 
itself to decide. In apj)ointing Mr. Lie the General Assembly set his term 
of office at five years subject to reappointment and providtjd a salary of 
$20,000 sweetened by a representational allowance of equal amount and a 
handsome residence in Forest Hills, Long Island. Mindful of the first 
League Secretary-General who on his resignation became Ambassador to 
Italy, a country soon to flaunt the League, the General Assembly also in¬ 
sisted that, because the Secretary-General was a confidant of many govern¬ 
ments, he should not be offered or accept any governmental position imme¬ 
diately upon retirement from the United Nations. 


Between East and West 

Although a compromise candidate. Lie was thought to be an auspicious 
choice. As the cold war set in, however, he was inevitably in disfavor with 
one great power or another. His peace mission in 1950 to close the breach 
in the United Nations, following the Soviet boycott of the Security Council 
for its failure to seat the Communist Chinese as representatives of China, 
caused fuss and fury in the United States. 

But the players changed sides abruptly with the North Korean attack in 
June 1950. Lie was the first to address the hastily convened Security Coun¬ 
cil, and from the opening gun he insisted that the United Nations must 
rally to stop aggression. Immediately he became anathema to the Soviet 
Union and the fair-haired boy of the United States. The former charged 
he had violated the Charter; the latter insisted that his boldness must be 
sustained by continuing him in office. Meanwhile, tiie expiration of his 
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term in February 1951 was fast approaching. Could another compromise 
candidate be found? Could Lie be continued in office? Six meetings of the 
Security Council in October 1950 and private big«i)Ower consultations pro¬ 
duced only a Soviet veto of Lie’s renomination and an open threat by the 
United States to veto anyone else. Stymied, the Security Council could 
only report to the General Assembly its failure to recommend a candidate. 
Ambassador Austin of the United States declared that Lie was 

the steadfast advocate and executive of the \inity of the fifty-three nations in 
resisting armed aggression. He has been steadfast in building the principles 
of the United Nations to stand in i^lace of force. . . . The United States 
believes that in supporting Mr. Lie it is vindicating the cause for whieh so 
many young men and women of the United Nations have given their lives. 

The Soviet Union was as vituperative as the United States was laudatory. 
In the General Assembly Mr. Vyshinsky revealed that although the Soviet 
Union had not at first objected to Mr. Lie, it later realized he “did not 
possess the qualifications required of a Secretary-General of the United 
Nations. . . . He is unobjective, two-faced, and we will have no truck with 
him.” 

The ix)litics of the deadlock wctc complicated by several factors. The 
United States’ extraordinarily vigorous insistence on Lie nourished doubts 
among those states disi^osed to question whether Washington was inter¬ 
ested in a peaceful settlement. The Soviet Union appeared reasonable to 
many delgations when it indicated willingn(?ss to back various candidates 
in place of Lie, including Dr. Charles Malik of Lebanon, Sir Benegal Ran of 
India, Dr. Luis Padilla Nervo of Mexico and General Carlos P. Romulo of 
the Philippines. Certainly this list included some vigorous anti-Com- 
munists. The Indian delegation, echoing the conviction of many that a 
candidate acceptable to all the permanent members must be found, sug¬ 
gested that the Security Council try a i)rocedure similar to that used in the 
election of judges to the International Court of Justices and draw up a list 
of candidates whom no permanent member would veto before preceding 
to the recommendation. This would, in eflect, have eliminated Trygve Lie. 

Finally, the General Assembly was convinced that under the circum¬ 
stances a vote against Lie was a vote against the United Nations. The 
majority may have been impressed with the United States’ argument that 
the issue was now focused on principles rather than on personalities. 
The Soviet use of the veto made it impossible to consider new nominations 
on their merits. India withdrew its suggestion, and joined with fourteen 
other nations including “Titoist” Yiigo.slavia to propose to the General As¬ 
sembly that Lie “be continued in office for a period of three years.” Al¬ 
though several governments voiced doubts regarding the procedure’s legal¬ 
ity, the proposal was carried on November 1, 1950, 46 to 5 with 8 absten¬ 
tions. Among the abstainers were the Arab bloc, skeptical of legalities 

The New York TUnes, October 26, 1950, p. 1. 

18 See UN Doc. A/P.V./296, p. 261 and The New York Times, Oct. 31, 1950. 




366 LEAGUE AND UNITED NATIONS — STRUCTURE AND AUTHORITY 

and Lie’s role in the birth of Israel, the Nationalist Chinese delegate who 
could not be expected to suj)port a candidate who felt that the National¬ 
ists no longer represented China, and Australia which indicated genuine 
doubts” about the legality of the compromise. 

Mr. Lie accepted the prolongation of his Herculean tasks with a deep 
sense of responsibility; 

I understand your vote to be a reaffirmation . . . ol the independence and 
integrity of the office of Secretarx-Ceneral of the United Nations. In the 
present circurnstances, I feel tliat I am under an obligation to the United 
Nations not to refuse >our mandate continuing me in office for a period of 
three ycars.^*^ 


The Soviet Union then announced that after February 1, 1951, it would 
not recognize Mr. Lie as Secretary-General. Communications, thereafter, 
would simply be addressed to the Secretariat. Mr. Lie was furious. He 
felt the Secretariats integrity was under attack. The governments that 
voted to keep him in office agreed. The stniggle also highlighted the 
obvious point that in assuming a political role the Secretary-General 
was a sitting duck in the crossfire of world politics. Did this fact lessen 
the possibilities of peaceful settlement? Was the primary duty of the 
General Assembly’s members to seek a compromise candidate who might 
better have been able to guide the Western iiowers and the Soviet Union 
toward the reconciliation of their differences at some propitious moment? 
In answer, it seems clear that no compromise was possible in October 1950. 
The future of the Organization itself was at stake in the seesaw battles in 
Korea. 

Change of Command 

Lie, however, was seeking the proper moment to step down. Such a 
moment would be at hand when a new Secretary-General, acceptable to 
both the Soviet Union and the United States, could be elected without 
sacrificing Charter principles in any way. In November 1952 Mr. Lie felt 
that such a moment had come and he requested that the appointment of a 
Secretary-General be added to the Assembly’s agenda. There was at least 
some prospect of success for the truce negotiations in Korea. Meanwhile 
Mr. Lie’s job had become well-nigh intolerable. His personnel policy had 
come under heavy fire from many quarters. At issue was Lie’s action with 
regard to the refusal of several United States officials on the Secretariat to 
tell United States authorities whether they were or ever had been mem¬ 
bers of the Communist Party. This fact coupled with the continued refusal 
of the U.S.S.R. and four satellites to recognize him as Secretary-General 
and the improved prospects in Korea seem to have convinced him the time 
was ripe to change the guard. 

In explaining his action to the General Assembly, Lie pulled no punches. 

19 UN Doc. A/P.V./299, pp. 291-292. 
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He pointed out that for seven years he had exercised and defended the 
responsibilities of his office. While he had run into opposition from many 
jfovernments, only the Soviet Union and four allied governments had failed 
to respect his right as Secretary-General to act and speak as he did on the 
Korean affair. In his view the behavior of the Soviet Union and its allies 
was “a policy of the crudest form of pressure, not only against me but 
against any future Secretary-General who may incur the displeasure of the 
Soviet Union for doing his duty as he sees it under the Charter.” Lie’s 
exasperation was plain to see when he pointed out the irony of a situation 
in which the Soviets charged that “the Secretariat is dominated by Amer¬ 
icans and that they and I arc in all respects the obedient tools of Wall 
Street and Washington,” while some in the United States were attacking 
him for precisely the opposite reason. 

While his resignation stemmed in part from the Soviet attitude, Mr. Lie 
explained his motive to be a desire to permit the office of Secretary-General 
to receive once more the backing it might derive both from the supporting 
votes of all five permanent members of the Security Council and recogni¬ 
tion as Secretary-General from all the United Nations’ Members.-® To 
whom was the United Nations to turn? Not until March 1953 did the 
Security Council meet to consider formally the problem of Lie’s successor. 
For a time another struggle seemt'd to be brewing. In the end, however, 
agretiment was reached suddenly and rather obviously. On March 31, the 
Security Council looked once again to the Scandinavian peninsula for a 
middle way and nominated Dag llammarskjold of Sweden by a vote of 
10 to 0 with 1 abstention (China — presumably because Sweden had rec¬ 
ognized the Communist Peoples’ Republic). On April 7, the Swedish diplo¬ 
mat was elected by a relieved General Ass(?mbly by the convincing vote of 
57 to 1 (presumably China again) with one abstention and one Member 
absent. 

Although Dag Hammarskjold was a “dark horse,” his appointment 
seemed as natural to the situation as a glove to the hand. He came from 
a distinguished Swedish family of long civil service and diplomatic expe¬ 
rience. He himself was a professional diplomat and economist serving as 
Minist{'r of State. Most important, he was a citizen of a country that had 
remained as neutral as possible. Sweden had eschewed NATO and chosen 
to contribute hospital services to the United Nations Command in Korea. 

Functions of the United Nations Secretary-General 

By the time Dag Hammarskjold picked up the reins laid down by his 
Norwegian predecessor the role of the Secretary-General had been well 
marked out in theory and practice. 'This did not mean that it could not be 
altered. Indeed, Mr. Hammarskjold’s background suggested the possi¬ 
bility of a partial return to the administrative rather than the political 
theory of the office. Hammarskjold had been trained in the ways of civil 

20 Lie’s views were given to the Assembly in March 1953, and are summarized in 
International Organization, Vol. 7, No. 2 (May 1953), pp. 243-245. 
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service anonymity and diplomatic niceties rather than in the rough and 

tumble of trade union politics. i xi z'- 

The Cduirter, as has been noted, goes well beyond the Covenant in its 

grant of autliority to the Sec retary-Ceneral in what may be called executive 

discretion. Article 97 prescribes a “Secretary-General aiid such staff as the 

Organisation may re(,iiire. ... He shall be tJie chid administrative officer 
(jf the Ort^anis'.iitioii. ’ The sa/iie article implies tlie political importance of 
the office in requiring the support of the Security Council’s permanent 
members for the incumbent. The five-year term w'as prescribed to give a 
Secretary-General time enough to be influential and not so much time as 
to remain in office witliout the Members’ confidtaice. 

Article 98 makes the Secretary-Generars authority in connection with all 
United Nations principal bodies quite unambiguous. “The Secretary-Gen¬ 
eral shall act in that capacity at all meetings of the General Assembly, of 
the Security Council, of the Economic and Social Council, and of the Trus¬ 
teeship Council. ...” An opportunity for executive authority is presented 
by the requirement of Article 98 that the “Secretary-General shall make 
an annual report to tlu; General Assembly on the work of the Organiza¬ 
tion.” 


Article 99 is the chief source of the Secretary-General’s executive or 
political authority. It permits him to “bring to the attention of the Security 
Council any matter which in his opinion may threaten the maintenance of 
international peace and security.” The Preparatory Commission noted that 
this was “a special right which goes beyond any power previously accorded 
to the hand of an international organization.” 

Mr. Lie is reported to have dubbed Article 99 “an atomic bomb,” or at 
least a “32-inch gun.” Formally speaking, he has brought it to bear but 
once — in the case of Korea, llis initiative on that occasion must be con¬ 
sidered in the light of the fact that several Members, particularly the 
United States, were primed to fire their own weapons if the Secretary-Gen¬ 
eral had not used his. But there is no doubt that the si>irit of Article 99 
has influenced Mr. Lie’s behavior on many other issues. 

Other United Nations bodies have added to the Secretary-General’s 
authority by delegating specific tasks to him in their rules of procedure. 
Rule 62 of the General Assembly’s Rules of Procedure, in effect, gives him 
almost as much initiative with regard to the “Town Meeting of the World” 
as the Security Council. It provides that “The Secretary-General or a 
member of the Secretariat designated by him as his representative, may at 
any time make to the General Assembly either oral or written statements 
concerning any question under consideration by it.” 

Despite his undoubted preeminence, however, the Secretary-General 
heads no supranational government. He is more the chief of staff' of a loose 
alliance of sovereign governments than of a government. Yet his influence 
should not be underplayed. As interpreted by Trygve Lie, the Charter pro¬ 
visions provided an opportunity to exercise the power of public opinion. 


The Report of the Preparatory Commission of the United Nations, p. 87. 
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But the warning must be repeated that the Secretary-General’s control over 
public opinion is pretty much on the sufferance of governments. 

More sp(!cilically, the Secretary-General is influential because of his 
many key functions. He suggests the priority of items on agendas. Inev¬ 
itably many governments will be swayed by his arguments as to what is 
iinportant and what is not. As technical adviser to national delegations he 
may formulate proposals to meet specific problems. Technical suggestions 
have been important politically in such matters as the Berlin blockade of 
1948 and the seating of representatives of Communist China in 1950. The 
fact of the matter is that many proposals advanced by national delegations 
in United Nations conferences are prepared in the name of the Secretary- 
General by Secretariat officials working discreetly behind the scenes. The 
reasons are obvious. The Secretariat is a repository of greater technical 
knowledge than is at the command of many governments. Some of the 
newer and smaller powers, in particular, depend heavily on the statistical 
and other facilities of the Secretariat. Because it is charged with develop¬ 
ing and defending a global point of view, it may have better perspective 
than a Member government on the problems and consequences of a par¬ 
ticular policy put forward by that government. Its draft reports and work¬ 
ing papers are extremely helpful to governments faced with an increasing 
number of foreign affairs decisions. Its assistance to United Nations mis¬ 
sions in the field, including those in Greece, Korea, Palestine and Indo¬ 
nesia, have hcli)ed to shape the course of international politics. 

The Secretary-General himself carries great prestige. He appoints the 
members of the Secretariat. Like the Pope of old, he is relatively free of 
charges of self-interest in mediating international di.sputes. Time and again 
Mr. Lie has .spoken for the whole international community in advocating 
health measures, economic development and a peaceful solution for the 
problems of the cold war. Owing to the ubiquitous nature of his activity 
through the Secretariat and by means of his own initiative, he is often able 
to suggest solutions that might have escaped national delegations. His in¬ 
fluence is everywhere — at meetings of all the principal organs where he or 
his personal representative always sits beside the President or Chairman, 
at dinners, at press conferences, at cocktail parties and last but not least in 
the corridors. Given any situation save one in which the die has been cast 
for armed conflict, the Secretary-General stands ready to reconcile conflict¬ 
ing national policies. Clearly, however, incautious use of his political role 
may do more harm than good. 

In several matters Mr. Lie played his political role with considerable 
boldness. In otfiers, h(; played it subtly, camouflaging policy with legal 
opinion. His legal document on the Iranian Case was recognized for what 
it was, a political move that pleased the Sovit't Union and others, while it 
irritated the United States. In the Palestine Case he made his first large- 
scale and, as matters turned out, perhaps unwise effort to influence a polit¬ 
ical problem. The Security Council, he declared, not only can but “will 
assume its full measure of respon.siblity in implementation of the Assem-- 
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bly s [partition] resolution.” But the powers that had force to imple- 
ment” hung back.^^ The United States and Britain were doubtful of both 
the legal and the political aspects of Lie’s assertion. But Lie’s influence in 
the selection of Count Bernadotte as United Nations Mediator and his sup¬ 
port of the Count and his successor. Dr. Ralph Bundle, were crucial in 
finally putting a stop to the bloodshed. 


Lie's Peace Mission 

The year 1950 marked Lie’s boldest efforts as international statesman. 
The United Nations’ stock was very low. Regional securitj’ arrangements, 
particularly NATO, were overshadowing the Charter's security machinery. 
The Soviet Union, though still a Member, refused to particiiiate in United 
Nations meetings because the People’s Republic (Communist) had not 
been allowed to replace the Nationalist Government in the United Nations 
as the representative of China. Diplomatic discussion between East and 
West had virtually ceased. In Lie’s view negotiations would have to be re¬ 
newed if the cold war were not to turn hot, but the dangerous deadlock 
could not be relieved “until the Chinese questioji is settled, so that we may 
have present again all nations who have been elected as members of the 
different organs.” 

For six months starting in January 1950 Lie worked unceasingly to break 
the stalemate. Accompanied by three Secretariat assistants (Zinchenko of 
the U.S.S.R., Laugier of France, and Foote of the U.S.A.) he toured half 
the world, including Washington, London, Paris and Moscow. He visited 
not only the leaders of the big powers but also those of the non-perma¬ 
nent members of the Security Council whose votes on the seating of the 
Chinese Communist delegation would be crucial. To Presidents and Prime 
Ministers he personally handed a carefully prepared legal memorandum on 
the Chinese question and a twenty-year “peace program.” In Paris he dis¬ 
cussed his point of view with the heads of ten of the speeialized agencies. 

With governments Lie resorted to legal means for a political end. With 
regard to the Chinese impasse he urged that a distinction be drawn be¬ 
tween representation in the United Nations and diplomatic recognition by 
sovereign governments. “The people of China have a constitutional right, 
under the Charter, to be represented at all times in the United Nations by 
the government that has the power to represent them.” Representation in 
the United Nations, in this view, need not involve diplomatic recognition 
by the Members. China was a jiermanent member of the Security Council 
by Charter provision regardless of the nature of her government. Lie sug¬ 
gested that the Security Council investigate which of the two rival Chinese 
goveniments was able to represent the Chinese people and to fulfill the 
obligations of membership. His objective seemed clear, since the Nation- 


22 See Schwebel, op. cit., p. 140. 

28 These cases are discussed in Chap. 15. 
2< See Schwebel, op. cit.. Chap. 6. 
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The Herblock Book (Beacon Press) 
"I'm doing my best to get you in, pal." 


alists, recently driven to the island of Formosa, were in no position to con¬ 
trol the mainland. 

The principal stumbling blocks to Lie’s hopes were the Korean War and 
the United States, where the defeat of the Nationalists had become a burn¬ 
ing issue between the executive branch and influential Congressional ele¬ 
ments. Although Britain had recognized the Peoples’ Republic and France 
was reported after Lie’s trip to be ready to accept the Peiping Govern¬ 
ment in the Seciirity Council, Washington, even prior to the North Korean 
attack, was finding it difficult to stomach another Communist power in the 
United Nations with another, if redundant, veto in the Security Council. 

Despite Lie’s acceptance of Communist control in China as an ineluctable 
fact, he had harsh words for Soviet behavior. On his return from his Euro¬ 
pean trip he explained that he did not agree with “the Soviet refusal to 
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attend meetings at which China is represented by the Nationalists. I have 
made this plain on several occasions here, and 1 made it plain during my 
visit to Moscow.” Despite this statement Senators Bridges and Knowland 
of the United States a few days later referred to him as the “Soviet partisan 
incumbent” and sought to have him reiilaced as Secretary-General unless 
he revised his attitude on China “at once.”"''* The incident suggests what 
little chance tluTe was for Lie s proposal. It was never put to the test, how¬ 
ever, for just as seven affirmative votes in tlie Security Council to admit 
Red China began to take shape, the Korean conflagration broke out. 

Lie’s “peace mission” culminated in a “Twenty-Year Program for Achiev¬ 
ing Peace through the United Nations” which he was able to announce just 
prior to the Korean outbreak."^ The program’s ten points may be sum¬ 
marized as follows: 

(1) Inauguration of periodic (special high-level) Security Council meet¬ 
ings, attended by foreign ministers or heads of governments to develop 
means of settling disputes; (2) fresh attempts at the international control of 
atomic energy; (3) new efforts to control “conventional” armaments; (4) 
new efforts to make armed forces available to enforce Security Council 
decisions; (5) universality of United Nations membership including Ger¬ 
many and Japan; (6) increased technical assistance and capital investment 
for under-developed areas; (7) a bigger role for the specialized agencies 
and Soviet membership therein; (8) continued development of United 
Nations' work on human rights; (9) advancement of dependent peoples 
toward independence by peaceful means; (10) development of international 
law toward an enforceable world law for a universal society. 

The program was ambitious. It was bound to incur the hostility of super¬ 
nationalists and the skepticism of those who felt that little could be done 
until the Western powers’ rearmament j)rogruni had redressed the balance 
of power that tilted so dangerously toward the Communist powers. Mr. Lie 
found that his reception in Washington, though polite, was chilly in com¬ 
parison to that received in Paris and Moscow. 

The ten-point program received earnest debate in the United Nations. 
Though somewhat of an anticlimax, the Fifth Assembly in the fall of 1950 
by a vote of 51 to 5 commended the Secretary-General for his efforts in 
preparing the memorandum and referred the various points to the appro¬ 
priate bodies for study. Because of its scope it was discussed in the Eco¬ 
nomic and Social Council, the Trusteeship Council, the International Court 
of Justice, ILO and UNESCO, The Secretary-General reported the results 
of these discussions to the Sixth Assembly, which in January 1952 instructed 
that the study be continued.^'^ 

The Assembly debate on the peace program and the heavy majorities in 
favor of studying it showed that the majority of the membership approved 

25 The New York Times, June 18, 1950, p. 22. 

2® See United Nations Bulletin, Vol. 7, No. 12 (June 15, 1950), pp. 509-511. 

27 For a summary see Yearbook of the United Nations, 1951, pp. 189-193. 
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the political role played by Mr. Lie. Only the Soviet Union and the satel¬ 
lites loosed a torrent of abuse on him charging that his behavior was incon¬ 
sistent with the Charter and that the memorandum had been prepared in 
the United States Department of State. Lie gained stature by virtue of his 
dignified refutation of these charges. Ilis stand on Korea had sweetened 
his relations with Washington while souring them with Moscow. 

United Nations Field Service 

Lie played a political role in connection with other matters. At times 
he appeared as an executive proposing bills for a legislature. Outraged 
by the assassination of Count Folke Bernadotte, United Nations Mediator 
in Palestine, for example. Lie boldly urged the establishment of a United 
Nations Guard to furnish military truce observers, to protect UN personnel 
on field missions and to provide transportation and communication facilities. 
The occasion for the proposal was a commencement address in 1948 at 
Harvard University where a year previously Secretary of State Marshall had 
made his proposals for Europe’s economy. Although Lie’s proposals were 
not as compelling as General Marshall’s, the General Assembly approved 
a deflated version of tluim on November 22, 1949, despite French doubts 
as to their usefulness and Soviet charges of illegality. The establishment of 
the modest but useful United Nations Field Service as part of the United 
Nations Secretariat was due almost entirely to Lie’s vigorous leadership. 

The Service may not exceed three hundred persons. Its members are 
authorized to wear a United Nations uniform and to carry side arms on 
special occasions. (The Field Service is not to be confused with the Secre¬ 
tariat’s regular guards, chaufftnirs and messengers at United Nations Head¬ 
quarters. ) Training is provided in polict; work, first aid, shorthand and typ¬ 
ing. Perhaps more important is training in the intricacies of the “jeep” in 
a plant at Toledo, Ohio. 

Article 99 in Perspective 

Enough has been said to show that the United Nations Secretary-Gen¬ 
eral, with Trygve Lie as incumbent, played a political role that would have 
been unthinkable in the League. Not everyone will agree that Article 99 
is a wise provision, but most will agree that Mr. Lie made a great deal of 
it. The basic issue is whether the Secretary-General should be a civil serv¬ 
ant or a statesman. Do the nature and structure of international society 
provide any real place for a sort of international president or prime min¬ 
ister? Docs the Secretary-General have sufficient power to justify playing a 
political role? Lie’s behavior and the siiirit of Article 99 suggest an affirma¬ 
tive answer. Although he had no power in the usual sense of the term and 
although he was re.spon.sible to governments. Lie was very conscious of the 
fact that the opening words of the Charter’s preamble are “We the Peoples 
of the United Nations determined to save suceeeding generations from the 
scourge of war. ...” Implied is a loyalty to mankind higher than any ex¬ 
clusive emphasis on national sovereignty. At the very least there is an 
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unstated premise that it is to the interests of goveriuncnts to seek highei 
standards of living for all peoples and to conduct their affairs in accord¬ 
ance with universal rules ot law. Supporters of Lie’s role feel that govern¬ 
ments may be compelled increasingly by peoples to adhere to these Charter 
principles if tht^ Secretary-General stands as a symbol of mankind’s com¬ 
mon interests. To do this he must appear in the news as a statesman. 

Many veterans of foreign affairs, however, will argue differently. Since 
the Secretary-Generars influence, in the last analysis, is dependent on the 
will of governments, he should emphasi/e his administrative role and assist 
governments in reconciling their differences. His first task would then be 
to win the confidence of as many influential governments as possible. This 
would necessitate the avoidance of a partisan role or the involvement of the 
Secretariat in a political tug-of-war. These views apply, of course, to the 
whole Secretariat which, if it is to have the confidence of governments, 
must avoid ideological or partisan slants. A political chief may threaten 
Secretariat impartiality in this view. 

The second task would be to win the loyalty and sup])ort of the members 
of the Secretariat. This would necessitate confidence in the Secretary- 
Generars administrative ability. If their chiefs were j)rimarily concerned 
with their welfare and if he avoided becoming a casualty in a “cold war,” 
the difficult tasks of international officials might be easier. In the present 
shape of things, it is argued, an unobtrusive role is sounder than an ob¬ 
trusive one. 

The last view seems unwisely restrictive. Efforts in the i)ast to reconcile 
by peaceful means the inevitably conflicting interests of sovereignties 
through diplomacy, international conferences and arbitration have never 
been wholly successful. Governments, therefore, have sought world order 
through universal institutions under a rule of law. If governments diverge 
from United Nations prn\ciples, human welfare is threatened. There is both 
room and need for a force such as the Secretary-General and his staff to 
warn governments when their behavior is contrary to the Charter and 
when it threatens the common aspirations of mankind. 

The Secretary-General as Chief Administrator 

Article 97 designates the Secretary-General as the chief administrative 
officer of the Organization. The task is heavy. He must determine th(j 
structure of the Secretariat and appoint its personnel. He must direct its 
work in servicing the General Assembly, the Councils, and numerous Com¬ 
missions and Committees. His clients are difficult to please and include 
not only the United Nations’ bodies but national delegations. Mundane 
matters such as meeting places, world-wide traveling arrangements, typing, 
translating, documentation, housing and eating facilities are ultimately 
all his responsibility. 

He is responsible for the quality of work performed by his subordinates 
and for their strict impartiality in carrying out policy decisions of the prin¬ 
cipal bodies. He must strike a balance bet\\'een his executive and his ad- 
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ministrative function, for Member governments may decide on a course of 
action contrary to that proposed or preferred by the Secretariat. Under 
trying circumstances he must maintain both morale and strict discipline 
amongst a staff of four thousand persons who are anything but homogeneous. 

The Secretary-General must also carry important financial responsibil¬ 
ities. Under the General Assembly’s direction, he prepares the budget of 
the United Nations, collects the Members’ contributions and controls ex¬ 
penditures. He is now required to develop common fiscal controls, and 
common administrative and budgetary practices for the specialized agencies. 

As administrator, some observers feel Mr. Lie may not have measured 
up to the standards set by Sir Eric Dnimmond in the League of Nations. 
For example, he does not appear to have had the same measure of control 
and influence over his staff. But his tasks have been many times more diffi¬ 
cult. His staff is five times the size of the League itself. Because it is 
located in New York, it tends to be dominated by United States administra¬ 
tive procedure, unfamiliar to Mr. Lie and to many on the Secretariat. Lie, 
moreover, owing both to temperament and experience, was less interested 
in administration. Primarily concerned with the solution of problems them¬ 
selves, he may not have fully realized the power of administration to shape 
political, social and economic ends. In any event. Lie’s delegation of re¬ 
sponsibility in what may be; characterized as administrative matters has 
been greater than in any other areas of his activity. To date an American 
has always held the post of Assistant Secretary-General for Administration. 

The Secretary-General as Coordinator 

Coordinating the work of the specialized agencies and that of the main 
United Nations bodies has proved to be one of the Secretary-General’s 
principal tasks. Although this responsibility is not explicitly stated in the 
Charter, it falls to the Secretary-General since it is derived from his duties 
to both the General Assembly and the Economic and Social Council. This 
coordination process is discussed in Chapter 8. 


ORGANIZATION OF THE UNITED NATIONS SECRETARIAT 

The Preparatory Commission was faced with two theories of Secretariat 
organization. One held that it should be organized “organically” — that is, 
on the basis of the organs to be served. The other held that it should be 
organized “functionally” — that is, on the basis of the work to be done. 
A minority view led by the Russians favored the organic theory, but most 
delegations insisted on a compromise. 'The present organization is both 
organic and functional and consists of: eight departments, each headed by 
an Assistant Secretary-General; an Executive Office of the Secretary-Gen¬ 
eral; and, since 1950, a Technical Assistance Administration with the status 
of a department and headed by a Director-General. Theoretically, the 
Secretary-General can call on any department to meet the needs of any 
United Nations’ activities. In fact, the Secretariat tends to be compart- 
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mentalized with too little intercommunication. In 1952 the organization 
of the Secretariat was as follows: 

Executive Office of the Secretary-General provides personal staff for the 
Secret ary “General to assist in all his functions including coordination of the 
Secretariat and Missions abroad. Its chief officer is the Executive Assistant 
to the S(*cr(itary“General. In 1952 its budget allocation was $449,860. 

The Department of Political and Security Council Affairs services the 
Security Council and the First (Political) Committee of the General Assem¬ 
bly. It prepares reports on matters dealing with threats to peace, enforce¬ 
ment, peaceful settlement, armament regulation, security aspects of strategic 
trusteeships, and the general problems of international political cooperation. 
Since 1945 it has been headed by a Russian as Assistant Secretary-General, 
Arkady A. Sobolev succeeded by Konstantin E. Zinchenko. When sanctions 
were applied in Korea, this officer had to be by-passed in favor of impro¬ 
vised staff and coordinating arrangements among the powers fighting under 
the United Nations Command. Roughly 110 persons are employed, and in 
1952, its budg(it was $784,040 plus $137,400 for the Military Staff Com¬ 
mittee Secretariat. 

The Department of Economic Affairs provides services and assistance for 
the Economic and Social Council, the Assembly's Second (Economic) Com¬ 
mittee and for various regional and functional (ECOSOC) commissions in 
connection with economic and statistical problems. It publishes economic 
studies and services international economic conferences and furnishes tech¬ 
nical assistance chiefly in certain underdeveloped countries. It maintains 
close relations with the economic sxiecialized agencies. In 1952 it was 
headed by a British subject as Assistant Secretary-General, David Owen, 
and employed over 300 persons. Its 1952 budget was $2,281,910. 

The Department of Social Affairs staffs the Assembly's Third (Social, 
Humanitarian and Cultural) Committee and social aspects of the Economic 
and Social Council's work including among others such matters as human 
rights, narcotic drvigs, health, refvigces, and educational and cultural matters. 
It also services such subsidiary organs as the Commission on Human Rights. 
It conducts studies and issues publications in the social field and prepares 
draft agreements and services intcniational social conferences. It maintains 
close relations with tlie specialized agencies working in social aflFairs. In 
1952 the Assistant Secretary-General was a French citizen, Guillaume 
Georges-Picot. It employed about 220 persons. Its 1952 budget was 
$1,682,910. 

The Department of Trusteeship and Information from Non-Self-Govern¬ 
ing Territories serves the Trusteeship Council, the Assembly’s Fourth Com¬ 
mittee (Trusteeship and non-self-governing territories). It assists in studies 
and documentation including the drafting of trusteeship agreements, formu¬ 
lation of questionnaires and examination of reports from administering au¬ 
thorities. It accepts and examines petitions and participates in official visits 
and cooperates with the specialized agencies as required. In 1952 the 
Assistant Secretary-General was a Chinese citizen (Nationalist) Victor Hoo. 
It employed over 100 persons. Its budget was $926,470. 

The Department of Public Information — its various divisions and bu¬ 
reaus work with the specialized agencies to provide information facilities 
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for the United Nations. It maintains nineteen information centers in the 
principal cities of the world. It provides press services and publications in 
many languages, broadcasting services (United Nations Radio), film services, 
photographic services, and maintains liaison with educational groups and 
non-governmental organizations. It maintains a library and provides facili¬ 
ties for over 1,000 visitors a day at the New York headquarters. It em¬ 
ployed over 300 persons in 1952 and its Assistant Secretary-General was 
Benjamin A. Cohen of Chile. Its 1952 budget was $2,197,550. 

The Department of Legal Affairs services other departments of the Secre¬ 
tariat by advising on legal and constitutional questions including the nego¬ 
tiation of agreements on privileges and immunities. It assists in the pro¬ 
gressive development and codification of international law and maintains 
liaison with the International Court of Justic(\ It lorej^ares draft treaties, 
resolutions and opinions on interpretations of tlic Charter and studies na¬ 
tional laws of interest to the organization, it assists the Assembly's Sixth 
(Legal) Committee and the International Law Commission. In 1952 the 
Assistant Secretary-General in charge was Iv an Kerno of Czechoslovakia, and 
about fifty persons were employed. Its 1952 budget was $448,670. 

The Department of Conferences and General Services provides services 
and makes arrangements for meetings under United Nations auspices includ¬ 
ing schedules, translation, interpretation, graphic prcser4ation and publica¬ 
tion of journals and official records and maintains archives. It also provides 
for necessary purchases, ti*ansportation and communication requirements, 
hotel accommodations and custodial arrangements. In 1952 the Assistant 
Secretary-General in charge was Shamalhadaree Lall of India. The scope 
and complexity of its responsibiIiti(\s are shown by the fact that in 1952 it 
employed well over 1,600 persons and its budget was $9,162,730. 

The Department of Administrative and Financial Services provides per¬ 
sonnel, budgetary, fiscal and administrative services for the United Nations 
including conferences and missions. It w^orks closely with the Assembly’s 
Fifth Committee (Administrative and Financial), the Advisory Committee 
on Administrative and Budgetary Questions and the Committee on Contri¬ 
butions. It advises on organizational aspects of the Secretariat and is re¬ 
sponsible for arranging with Member governments for the payment of their 
contributions. The Assistant Secretary-General in charge is a United States 
citizen, Byron Price. In 1952 it employed about 275 jpersons. Its 1952 
budget was $1,413,450. 

The Technical Assistance Administration is in charge of United Nations 
technical assistance programs for social welfare, economic development of 
underdeveloped areas, assistance and training in public administration, and 
an expanded economic development program financed by voluntary govern¬ 
mental contributions. The expanded program is carried out in conjunction 
with the specialized agencies and is coordinated by the Technical Assistance 
Board. It is now one of the permanent departments of the Secretariat. In 
1952 its Director-General was Hugh L. Keenleyside of Canada. Its 1952 
budget w^as $1,023,100. 

European Office of the United Nations at Geneva — This is the largest 
overseas organization of the United Nations Secretariat. It utilizes the build¬ 
ings of the League of Nations. With a staff of more than 800 persons it is 
the headquarters of the Economic Commission for Europe (Gunnar Myrdal 
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as Executive Secretary) and serves other bodies and specialized agencies as 
well. In 1952 Wladimir Moderow was tlie Director Representing the Secre¬ 
tary-General. Its 1952 budget was $4,946,520. 

Other held offices include the Economic Commission for Asia and the Far 
East with headquarters at Bangkok and the Economic Commission for Latin 
America with headquarters at Santiago, Chile. Their budgets totaled $1,- 
708,500 in 1952. 

The Assistant Secretaries-General are aiipointed by the Secretary-General 
for five-year terms. A proj)osal at San F'rancisco to have a national from 
each of the five Si)oiisoriiig Powers continuously in these posts was de¬ 
feated by the smaller powers as too reminiscent of quarrels in the League 
over similar j)osts. This same result, however, has been achieved in practice. 

A ninth Assistant Secretary-General was appointed in December 1947, 
for the Executive Office of the Secretary-General and for General Co¬ 
ordination. The first and only incumbent was Mr. R. G. A. Jackson of 
Australia, who had been service Deputy Director-General of UNRRA. The 
j)osition was abolished by Mr. Lie as of September 1, 1948. The establish¬ 
ment of this office bore witness to the fact tliat the Secretary-General needs 
help at the highest level of the Secretariat both for policy formulation and 
to administer the directives of policy-making bodies. lie must have staff 
meetings of his top officials to coordinate the organization's work and to 
get all the views and altc3rnatives that must be presented if wise decisions 
are to be made. Above all, he needs lime to think and a few trusted 
advisers, free of specialized routine and operations, to help guide his 
thoughts. 

The abrupt termination of the office meant that Lie found it very diffi¬ 
cult to deputize his responsibilities or to place anyone between him and 
his department heads, lie preferred to confer directly with his Assistant 
Secretaries and other high officials and to rely on his able Executive Assist¬ 
ant, Andrew Cordier of the United States, to assist in coordinating his staff. 

The appointment of a Deputy Secretary-General has been suggested as 
a means of help. This office, as we have seen, proved to be a bone of 
contention in the League with few comiiensations. It might weaken the 
Secretariat by injecting national rivalries in its top command. How agree 
on a Deputy when it is difficult to agree on the Chief? Would not such an 
appointment increase the problems of j)r<^stige among the Members? A 
Deputy Secretary-General does not appear to be a ready solution. 

Another device might be the institution of a Cabinet including the eight 
Assistant Secretaries-General. But as means of control and coordination 
such a Cabinet might not fill the bill. The Assistant Secretaries-General are 
seldom their Chiefs choice but are governmental nominees who cannot be 
removed without giving offense to the Member countries involved. They 
are not members of a political party devoted to common aims as are the 
members of a national cabinet. These officials, moreover, are presently 
more aware of the problems of their particular departments than they are 
of the organization as a whole. Still, progress might be made if the Secre- 
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tary-General provided leadership and proper working arrangements includ¬ 
ing regular meetings, a prepared agenda, staff assistance and the careful 
recording of decisions. 

A final means would be to provide a general staff' arrangement for the 
Secretary-General. Such an arrangement now almost exists in fact Mr. Lie, 
for example, was greatly helped by his Executive Office headed since 1945 
by his Executive Assistant, Andrew Cordier. More recently W. Martin 
Hill of the United Kingdom has been Director of Coordination for Special¬ 
ized Agencies and Economic and Social Matters. There are other personal 
assistants to help in managing the Secretariat’s work. There are both reg¬ 
ular staff meetings attended by tlie Assistant Secretaries-General and a 
Committee of the Principal Directors of the Departments under the Chair¬ 
manship of the Executive Assistant. 

In sum, Mr. Lie sought to manage his organization by means of what 
might be called a “shirt-sleeve Cabinet” comx>osed of his Assistant Secre- 
taries-Ceneral and a personal staff under his Executixe Assistant. Under 
the circumstances and due largely to Mr. Cordier, this x)roved to be a good 
device. The Secretary-Ceiierars j;)rincipal x)robl(Mn is to obtain helj) from 
general counselors rather than being restricted to advice from si^ecialized 
assistants.-® 

At the end of his first year in office Mr. Ilammarskjold laid before the 
Assembly’s Administrative and Budgetary Committee i)roi)osals to “stream¬ 
line” the Secretariat. The ranks of Assistant Secretary-General and Prin¬ 
cipal Director were to be eliminated in favor of a single echelon of Under 
Secretaries. Instead, the Secretary-General suggested that he have four ad¬ 
ministrative aides: an Executive Assistant with policy and coordination 
responsibilities, a General Counsel, and two other assistants, carrying a new 
rank of Under Secretary to be in charge of personnel and finance, resj^ec- 
tively. The present Department of Administrative and Budgetary Affairs 
would be divided into two units — persouiiel and financial. Other dej)art- 
ments were to be similarly reorganized and headed by Under Secretaiies.-^'^ 

Personnel Policies 

Although the Secretary-General is given complete authority to appoint 
and dismiss Secretariat iDersoimel subject to “staff regulations” established 
by the General Assembly (Article 101), he has less fret^dom of action than 
the Charter implies. Since each Member contributes to the organization’s 
budget and has a special interest in its work, each Member insists on having 
some of its nationals on the Secretariat. Prestige dictates further that tliese 
nationals be placed in j)ositioiis as high as possible. The most notable ex¬ 
ception to th(' usual over-ai)i)lieation for Secretariat emi:)loyment has been 
the Soviet Union, which has been content to have only a dozen of its 
nationals employed. No official reasons have been forthcoming, but evi- 

See The United Nations Secretariat, United Nations Studies #4 (New York: Car¬ 
negie Endowment tor International Peace, 1950), C-hap. VI. 

F. R. Scott, “The World’s Civil Service,” International Conciliation (January 1954), 
p. 275. 
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dently the Soviet Union adheres to a policy of exposing its citizens to 
foreign influences as little as possible. 

With regard to employment and work conditions, the Charter prescribes 
two conditions: “the highest standards of efficiency, comiietence and in¬ 
tegrity” and “due regard to ... as wide a geographic basis as possible.” 
Geography has often rivaled efficiency as Members have urged greater em¬ 
ployment of their nationals. I’lirthermore, the most imiiortant posts, in¬ 
cluding the Assistant Secretary-Generalships, are filled on the nomination 
or at least the approval of the governments concerned. 

Largely because the United Nations is in the United States the Secre¬ 
tariat was quickly oversupplied with Americans, and complaints were 
registered in the General Assembly. Actually, while United States citizens 
at the lower levels are as thick as flies around a honey pot, they are rela¬ 
tively rare at high le\’els. 

The standards of work have been surprisingly good, all things consid¬ 
ered. Whatever inefliciency there is may have stemmed less from geo¬ 
graphic distribution than from hasty recruitment in the early days of the 
Organization and iioor management.-*” At iiresent, geographic distribution 
apirlies only to the upper third of the Secretariat’s j)ermanent positions 
which are characterized as “international.” According to one recent study 
the nationals of ten countries hold 74 per cent of these “international” 
positions in the following proportions: United States, 33.7 per cent; United 
Kingdom, 11.8 per cent; France, 7.0 per cent; China, 5.5 per cent; Canada, 
4.8 per cent; India, 2.5 per cent; Poland, 2.5 per cent; Belgium, 2.1 per 
cent; Netherlands, 2.1 per cent; and Sweden, 2.0 per cent. All the Latin 
American countries together total only 7.9 per cent. The Middle East has 
3.0 per cent. The Far East including China has 9.6 per cent. This distri¬ 
bution is close to the ratio of budget contributions among the Members.-** 

The members of the Secretariat work under a comprehensive set of “per¬ 
manent” staff regulations that were finally adopted by the General Assem¬ 
bly in February, 1952. These follow the best civil service practice of a 
number of states and include the relevant Charter obligations and such 
matters as classification, salaries, appointments, promotions, leave and 
disciplinary matters.^** The regulations are .supplemented by “staff rules” 
promulgated under the Secretary-General’s authority. 

International personnel administration for several reasons is particularly 
complex in comparison with national civil service. Tlie future of interna¬ 
tional organizations often remain uncertain. Many employees travel great 
distances and must settle in a wholly new cultural environment. Economic 
hardships must be met, and psychological adjustments made. One diffi¬ 
culty is that the Secretariat is pretty well swallowed up in New York City, 

For sharp criticism in this respect including reference to neglect of lessons learned 
from the League experience see Crocker, op. cit. 

United Nations Secretariat, p. 61. The scale of a.ssessments for the 1953 budget as 
fixed by the General Assembly may be found on pp. 103-104. 

■'*2 Yearbook of the United Nations, 1951, pp. 117-122. 
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3/2(f person^ onentstibn is sometimes more diffcu/t than was the case 
in the more intimate environment of Geneva. 

Adjustments may have been made more difficult by the imposition from 
the start of administrative procedures similar to those developed by the 
Bureau of the Budget for the United States. A wiser course might have 
been to move more slowly so as to evolve procedures best suited to an 
organization vastly different from a national government. Profit might have 
been derived from greatt;r study of some aspects of the League experience. 
The United States dominated the original working concepts of the Secre¬ 
tariat which were presented to the Preparatory Commission by its Advisory 
Group of Experts on Administrative, Personnel and Budgetary Questions, 
in March 1946. To some critics it was unfortunate that the influence of 
Western European countries was not greater. To some Europeans the 
United States, despite the admirable qualities of many individuals, does 
not yet possess the tradition of a fully respected civil service, a tradition 
that has some rekwance for an international civil service. 

The classification of staff members has been one of the Secretariat’s prin¬ 
cipal headaches. Under United States prodding the Preparatory Commis¬ 
sion was induced to abandon the League “caste” system in favor of an 
allegedly rankless and more flexible American system. We have seen the 
League’s three layers: first, top officials (members of section); second, inter¬ 
mediate (secretarial and administrative staff); and third, clerical and man¬ 
ual (carpenters, chaufl'eurs and mimeograph machine operators). The first 
United Nations classification plan, therefore, included a system of grades 
based instead upon duties and responsibilities performed by the individual. 
Nineteen different grades were established with a number of steps in each 
grade leading to salary increases. But new rigidities appeared. It was com¬ 
plicated to administer and sometimes distasteful to those not sophisticated 
in Washington’s administrative procedures. Dubbed impersonal and remi¬ 
niscent of “American assembly line methods,” the system was criticized by 
the Advisory Committee and a Committee of Experts on Salary, Allowance 
and Leave Systems. In 1950, the Secretary-General adopted the Committee 
of Experts’ views and adopted a classification scheme based on the follow¬ 
ing divisions: (1) Directors and Principal Officers, (2) Substantive Service 
Personnel, (3) Special Service Personnel, (4) General Service Personnel. 
The last two were responsible for housekeeping and service functions. To 
some it seemed that the United Nations had at last caught up with the 
League. 

Members of the Secretariat are paid basic salaries that, .since tax exempt, 
are better than those of the civil service of the Member paying the highest 
salaries. In addition, there are “installation” allowances, dependency allow¬ 
ances, education allowances for children and rent allowances that are 
designed to ease the adjustment of persons coming from varied national 
economic and cultural backgrounds. There are liberal provisions for annual 
leave and sick leave including additional time for travel so Secretariat 
members may renew home ties. Pay scales are generally fair; some think 
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them too high. But American social and economic standards have pre¬ 
sented problems of adjustment; the lack of servants, crowded apartment 
houses, and the impersonality of an enormous city are conditions that 
cannot be compensated for by any reasonable salary scales. 

The staff regulations (Article IX) give the Secretary-General a good deal 
of latitude in dismissing employees with either permanent or fixed-term 
appointments. Yet there are safeguards against capricious action. Al¬ 
though there is no union of Secretariat employees, a Staff Council elected 
by the members of the Secretariat acts on behalf of the staff in laying its 
views on personnel matters before the Secretary-General. In addition an 
Administrative Trilninal of seven members, all independent experts, was 
created by the General Assembly in 1949. It docs not have jurisdiction in 
disciplinary cases but passes judgment on applications alleging nonob¬ 
servance of staff members’ contracts of employment or of their terms of 
appointment. In 1951 it met to consider th(' appeals against the Secretary- 
(Jeneral of fivt* staff members whose appointments had been teriiiiiiated. 
In two cases the employees were sustained and their dismissals revoked. 
Ihe Secretary-General had erred in not giving specific reasons for dis¬ 
missal. The tribunal did not find that his doubts regarding the employees’ 
reliability were sufficient. In the background lurked rumors of Communist 
activity and Congressional investigations — an issue that was soon to burst 
into flames. In three cases the Administration was sustained, and the argu¬ 
ment of the Staff Council that the dismissals represented “union-busting” 
were rejected.’^** 

In September 1953 the Administrative Tribunal ruled that the dismissal 
of eleven United States citizens who were employees of the UN was illegal. 
Four were ordered reinstated with full back salarv; seven were awarded 
financial compensation in lieu of reinstatement. The discharge of nine other 
UN employees was upheld. The dismissal of these twenty-one UN em¬ 
ployees had arisen in connection with a Congressional loyalty investigation. 
The United States ot)posed payment and reinstatement on the grounds that 
the Administrative Tribunal had invaded the discretionary authority of the 
Secretary-General.^^ The Tribunal’s decision is final unless it is overridden 
by vote of the Assembly. 

A Joint Appeals Board and a Joint Disciplinary Committee advise the 
Secretary-General on discipline cases. The membership is selected jointly 
by the Secretary-General and the Staff Council. In order to develop a 
permanent staff' the Secretary-General has also reviewed all temporary staff 
aj^pointments. Hence, a special Selection Committee was ai^pointed under 
the chairmanship of Mr. F. P. Walters, former Deputy Secretary-General 
of the League of Nations. Its recommendations were largely followed 
in both terminating and making appointments. In addition, an Interna¬ 
tional Civil Service Advisory Board reported in 1950 on standards of re¬ 
cruitment to guide the Secretary-General. The United Nations goes further 

Yearbook of the United Nations, 1951, p. 123. 

34 For the Tribunal’s ruling see The New York Times, September 2, 1953. For the 
United States’ view see The New York Times, September 20, 1953. 
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than the League in providing a career service for the Secretariat s prof^. 
sional members. Present iiolicy is to grant permanent appoin no 
to 75 per cent of the staff. The League sought the same result by renewing 
long-term contracts in many cases. In this way able pi op e ^ 

tracted to the staff, secure in the feeling that they ma\ pursue leir pro es 
sional calling free of molestation by governments or anyone else. 


Privileges and Immunities 

In order to facilitate their tasks, special facilities and immunities are 
extended to representatives of Members of the United Nations and Secre¬ 
tariat employees. .PrececK'iit had been establislu'd under the Co\enant 
when Article VII extended “diplomatic immunit)’' both to representatives 
of Members of the League and to Secretariat oflicials. Prior to the League, 
immunities for international organizations w('re exceptional. 

The Charter retreats from the notion of full diplomatic immunity by 
providing in Article 105 for "such pri\ ileges and imniunitit's as are neces¬ 
sary” for the United Nations to do its work and for representatives and 
officials in "the independent exercise of their functions. Two treaties dt'fine 
the scope of the organization’s jinvileges and immunities, the Con\'eution 
of Privileges and Immunities and the Headquarters Agreement between 
the organization and the United States. (Tlu're is a separate con\'ention 
on lorivileges for the specialized agencies.) Botli are in fore(‘, although the 
United States had not ratified the first as of 1953. The more important 
provisions are as follows: 

Representatives of Members ha\o irnrnuiiiti(\s and priv ileges only in the 
exercise of their duties and in traveling to official nic(*tings. These include 
(1) immiiniW from arrest "in respect of words . . . and all acts done by 
them in their capacity as representatives”; (2) invi()]al)ilit\' of papers and 
documents; (3) privileges including among otluMS the right to use codes and 
pouches; (4) freedom from taxation depending upon residence. 

The Headquarters agreement deals with the Representatives’ relations to 
the United States. They have the same iirivileges and immunities as diplo¬ 
matic envoys accredited to the United States. 

Officials of the United Nations (1) arc ininiime from h'gal process owing 
to words and acts in connection with their official capacitv; (2) are exempt 
from taxation on income received from the United Nations; (3) are immune 
from military service and immigrant and alien restrictions; (4) have privi¬ 
leges regarding currency exchange and the importation of household goods. 

The Secretary-General and Assistant Secretarics-General and their families 
have the privileges of diplomatic envoys: a United Nations official may carry 
a laissez-passer as a trav(d document necessary for certain travel privileges. 

The Security Council retains close control of the Secretary-General in 
these matters for it may waive his immunity. He, in turn, may waive the 
immunity of any of his oflicials. 

Josef L. Kimz, "Privileges and Iinniunitics of International Organizations,” Ameri¬ 
can Jourtial of International Law, Vol. 41, No. 4 (1947), pp. 828-836. 
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These arrangements are generally satisfactory, but an anomalous situa¬ 
tion arises from the delay of the United Statcjs Sc^nate in approving the 
Convention on Privileges and Immunities. The Unit(?d States recjuires in¬ 
come taxes to be paid by its citizens in the United Nations. Since other 
countries do not, and because salary scales are arranged on the basis of 
nonpayment of taxes, special General Assembly action has been necessary 
to eliminate an obvious in(‘(piity. An intcTiial tax fund has been established 
from which refunds are made to United States nationals. A great deal of 
complicated bookke(‘ping and little sense flows from this inactivity of the 
United States Senate. 

The question of immunity gained considerable attention when Valentin 
A. Gubitchev, a Soviet national and an engineer at United Nations Head¬ 
quarters, was accused by the Unitc^d States of conspiracy to commit espio¬ 
nage. When arrested along with Judith Coplon, a United States Government 
emiiloyee, Gubitche\’’s immunity in connection with the Organization was 
quickly waived by the Secretary-General. When the f)air were found 
guilty, the State DexiartnuTit in turn refused to recognize Gubitchev’s claim 
to diplomatic immunity. With the fate of Americans in Eastern Europe in 
mind, Washington then ino\'ed to have him deported rather than impris¬ 
oned.^^ 


The Headquarters 

Finding a home for the United Nations has been as ticklish politically as 
locating a national capital. There were several considtTations that for a 
time defied the efforts of scweral committees. Most obvious was the fact 
that the United States in 1945 was the most powerful United Nations 
Member. A thought held privately by many individuals who remembered 
the “great betrayaP’ of 1920 was that the organization should be housi^d in 
the Unit('d States as a show window to keep uj) American interest. The 
United States, moreover, was pi*rhaps the only power after the war really 
equipped to house and staff a large international organization involving 
many large conferences at once. Many American groups, from San Fran¬ 
cisco to New York and from the Black Hills of South Dakota to the Blue 
Hills of Massachusetts lobbied for the privilege of playing host. Tliis view, 
however, was by no means unanimous in the United States. 

One of the most obvious places and one favored by many European 
delegations was the League’s Palais des Nations on the outskirts of Geneva 
in Switzerland. But Switzerland, although she probably would have been 
a willing host, was a neutral and indicated she would not join the new 
organization. The Soviet Union, moreover, had bitter memories because it 
had been given the "‘gate” at Geneva in 1939 during the Finnish War. The 
Soviets had quarrels with Switzerland in addition. Equally important, 
Europe lay in ruins, and the center of political gravity seemed to be shifting 
toward the New World and the Far East. A headquarters in the United 

se Department of State Bulletin, March 20, 1950. 
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States would symbolize the new state of affaiis. In a close th ref ore, 
the Assembly decided that the seat of the United Nations shou c e in 
the United States with the headquarters in or near New or ' i >. 

The organization was then rescued from the dilc'inma o uc ^ speci c 
location by a proposed gift of Mr. John D. Rockelelld, Ji., ui tcun xr 
1946, of a site on the East Side of Manhattan, lo finance ^ ^ 

United States sought an agreement to lend the lhiit(‘d Nations $ o mi ion. 
When Congress proved balky, a special session was finalK rccjuiri in 
1948 to secure legislative approval of this project. The Rockefeller gift 
was then accepted. 

By 1951 the Secretariat was busily at work in its glass house overlooking 
the East River. Soon thtTe were handsome and \ erv jiractical conference 
halls for all the principal organs. Thousands of x isitors are daily impressed 
with the modern architecture of the Headquarters, enriched by artistic 
gifts from most of the Members. This aspect of the United Nations is 
clearly successful. Before this, temporal*)' hc'adcpiarters were found at 
Hunter College in New York and later on Long Island at Flushing Mc'adow 
and Lake Success, cruelly and crudely dubbed b\' wits as ""neither a lake 
nor a success.” 

By agrec?meiit with the United States the IIead(|uarters district is placed 
under United Nations control. Like foreign embassi(\s th(‘ District is in¬ 
violable, and United States law-enforcement officials enter only with the 
Secretary-Gencrars permission. In addition, tlu' tra\'el of persons with 
legitimate business in the organization, including delegates, officials and 
accredited press representatives, cannot be interfered with. These immuni¬ 
ties are accorded on the basis of the Headquarters Agreement and the 
International Organization Immunities Act of 1945.'^" 


The Budget 

International organizations are just as dependent on financial resources 
as any government. The preparation and administration of the budget are 
among the chief functions of international secretariats, although the deci¬ 
sions of who is to pay, how much and for what purposes are jiolitical ques¬ 
tions usually left to the Assembly. 

Budgets for international organizations are seldom lavish. Without au¬ 
thority to tax, organizations are dependent iipou governmental contribu¬ 
tions, and budgets are usually subjected to close control both internally by 
administrative arrangement and externally by the scrutiny of Members. 
Budgets are usually prepared in the Secretariat and presented by the 
Secretary-GeniTal or Director-General to the political body for approval. 
On presenting his budget a Secretary-General might well feel like Daniel in 
the lions' den, but he has no assurance that he will emerge unscathed. 
UnRke a prime minister or president, he is not assured of the support of a 

8*^ Lawrence Preuss, “The International Organization Immunities Act,” American 
Journal of International Law, Vol. 40 (1946), pp. 332-345. 
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majority party. Instead he is faced with governmental delegates under 
licavy pressure from the home front to save pennies, especially those spont 
outside the country. Nor can he, in most instances, appeal to public opin¬ 
ion by pointing to services administered directly by his organization. 

One of the League’s severest handicai)s was tliat governments continually 
prodd(*d th(' Secretary-General to keej) down his budget while at the same 
lime they demanded more work of the Secretariat. The two League Secre- 
taries-Geuerul devoted much of their energies to the support of the budget 
in the League’s Fourth Committee. They were backed by a Treasurer and 
liis staff in th(? Secretariat.*^” 

The United Nations budge^t is prepared and approved as follows. The 
Secretariat’s Department of Administrative and Fiscal Services draws up 
an annual budget for the Secr(?tary-Cieneral who i^uUishes it as part of his 
annual financial report. It is then examined by th(‘ appropriate General 
Assembly coinmitt(‘(', and voted in plenary session. The* total annual appro¬ 
priations for the first six years have been in the following amounts. 


Year 

Amount in dollars 

3946 

19,390,000 

1947 

28,616,568 

1948 

39,285,736 

1949 

43,204,080 

1950 

44,520,773 

1951 

48,925,000 

1952 

50,547,660 

1953 

48,327,700 


The assessments kwied against the members in 1953 are listed in 
Chapter 4, pages 1()3--1()4. 

The Secretary-General must collect the contributions and maintain cus¬ 
tody of all the fuiKls. He has been delegated the task of consulting with 
the specialized agencies and diweloping with them common fiscal controls 
and common budg(*tary and financial practices. In ordtT that he may have 
sufficient resources to do the work required of him if contributions are slow 
in forthcoming, a $20 million “working capital fund” is established from 
M(*inbers’ contributions. It is replenished as soon as the money rolls in. 

A three-inan Board of Auditors has been appointed by the General 
Assembly to report on the financial status of the organization. 

Characteristics and Problems 

International secretariats present their own characteristics and problems. 
A brief comparison with national civil services is one way to analyze what 
these problems are. There are both differences and similarities. Perhaps 
the greatest difference is that there is no binding legislative authority to 

88 For details on the League budget, see Ranshofen-Wertlieimer, op. cit.. Chap. XIV. 
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support the work of an international secretariat. Instead of belonging to 
an executive branch of government closely controlled by a legislative 
branch, the Secretariat is often the most permanent and positive directing 
element in an international organization. International administration de¬ 
pends upon decisions reached by diplomatic bodies, bound together by no 
strong ideological or constitutional bonds. 

Another difference is that at least the highej' officials in international 
administration are rather less closely supervised by policy-shaping bodies 
than aie their national counterparts. Their contact with political leadership 
is generally less frequent, and they often must exercise greater discretion. 
Supervision of their work is generally less vigorous and informed. No 
lesponsible minister or cabinet officer is constantly looking over their 
shoulders. 


Furthermore, the relations of the Secretarx-Gt'iieral with the General 
ssembly or Security Council differ markedly from those of a president or 
prime minister to a congress or parliament. Neither the Secietary-General 
nor his top appointees has any direct popular mandate. Thev are not 
^adm of the dominaat political bloc, as tlicy would be in a parliament. 
Itie becretury-Gcneral may not dissobe tlu' Assembly or the Councils and 

^ f comparable to (hat afforded by a political 

party. While both are answerable to a "legislatix c” branch, the Secretary- 
Genera has corisidcrably less influence over his than does a prime minister. 
International officials, moreover, must seek to implement directives indi¬ 
rectly, tliroiigh national governments, rather than directly. 

, ^ fuiiJiimcntal difference is that international cis il servants face 
specia ifhculties because they are drawn from manv states of differing 
races, cultures and creeds. Despite differing social customs, languages, and 
educational background they must learn to work together while at the 
same tnne linirning to live in an unfamiliar enviroumnit. There is a com 

i^'rproblcm n ‘‘xtent it really 

problem. Intel national sec retariats lend to attract the uprooted and 

cSture internationalists,” who are not tjpical representatives of the 

orlanTzatl"'”'"' r "" “‘t^niational 

Z ^ go^ ernmcnts and peo- 

ples secretariat officials, it can be argued, should not be unrepresentative 

In Its early days the United Nations Secretariat presented special prob 
lems of Its own. To staff some 1,600 meetings in 1946, the staff^was hLtffy 
reciuited on an emergency basis by a Bureau of Personnel that was domi- 
nated by Americans, many of whom knew little of international organiza- 
tion. In a nme months period in 1946 the staff jumped from a total of 
four hundred to twenty-eight hundred.^^ As a result there was inefficiency 
overstafling and overgrading (too high salaries) in many sectionTTthl’ 

19^3,"p!'? «« P^^r^onnel Policy, Due. A/2364. January 30. 
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Secretariat. Some departments at one time had six times the personnel of 
comparable League sections but whether there was really six times the 
work to do was open to question. B\it governments were to blame. As 
Part 111 that follows will sliow, governments were prone to expect miracles 
in a hurry. 

Some personnel, due to careless selection, seemed not fully to understand 
the nature of their task. Sonu^ seemed to be dominatc^d by jparticular points 
of view rather than dedicated to impartial service. These difficulties have 
been largely strained out, however, and the Secretariat comi3ares favorably 
with national civil services in the efficiency and devotion of its personnel. 

Moreover, the diflerenc(*s in public service, national and international, 
can be exaggerated. Working conditions and iiK'thods arc in many respects 
similar. In both instances the official, no matter what his political views, 
is supposed to carry out with nonpartisan anonymity the directives of pol- 
icy-making bodies. At the same time tlie officials in both systems in their 
capacity as "experts” help shape policy by advising political leaders. An 
international civil service, like its national jirototypcs is a career merit sys¬ 
tem, relatively free of political pressurt*. In both syst(*ms, as in any large 
private or public hi(irarchy, there are the iiitfalls of irnpersoiiality, inertia 
and inflexibility. The official in both systems is often frustrated by disregard 
of his work and counsed. Yet tlu're are also the satisfactions in both in¬ 
stances of public service dedicated to the welfare of mankind, and both 
systems are served by many able men and women. 

Secretariats in Action 

International secretariats are quite as important in international politics 
as are national administrative systems in national politics. Their most im¬ 
portant function is to pro\'ide continuity. Wdiik' governments and even 
nations rise and fall and national delegates come and go, the secretariat 
remains to transform an agc'ncy such as the United Nations from a “series 
of periodic mec^tings of Assembly and Councils into a permanent and 
cohesive organization. It is the main centrii^etal force in the international 
system.” The results of this iiermanency can scarcely be exaggerated. 
An international secretariat becomes the repository of technical data, spe¬ 
cial skills and administrative precedent that nations have accepted for 
generations in such widely differentiated fields as drug control, interna¬ 
tional arbitration and international postal regulations. The Secretariat is 
the only truly international feature of the international system of sovereign 
states. As such it becomes a separate interested party with its own point 
of view for which it actively lobbies. 

In addition to providing continuity, an international secretariat is the 
principal agent to provide unity and coordination in international organi¬ 
zation. This is particularly true in the highly decentralized United Nations 
system. Not only must the Secretary-General and his staff serve as the 

The United Nations Secretariat, p. 8. 
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principal element of integration among the many internatioiml agenc^ 
involved, he must also foster coordination of national policies. T us the 
Technical Assistance Administration in the United Nations Socrc. aru pro¬ 
motes teamwork between national technical assistance jiiograms an ose 

of tho specialized aRencies. A priiear, .. of an international score- 

tariat is, in short, to foster the very piiriiose of international organizatiim, 
the close coordination of national policit\s in fields ot mutual concern to the 
participating states. 

There is another and lcss-\\'c]l“understood 1 unction of an international 


secretariat, A secretariat official may actually assist the policy organs in 
negotiating decisions. IIciK‘t' he turns diplomat on occasion, or, more aptly, 
mediator in order to reconcile clifFcring national points of view. He may 
even be encouraged to present his own point of \'iew. Albc'rt Thomas of the 
ILO insisted on doing just that. In this role the secretariat official must 
know when to speak up and w’lien to keep quiet. So far as national inter¬ 
ests are concerned, his inoti\cs must, like Caesar s wife, be above suspicion. 
The Preparatory Commission summed up the Secretariat’s role as follows; 


While the rcspon.sihilit\- for tlic framing and adoption of agreed international 
policies rests with the organs re*presentative of the Members — the Ckaieral 
Assembly, the Scciirit> Council, the Economic and Social Council and the 
Trusteeship Council — tlic essential tasks of preparing the ground for tlui.se 
decisions and of executing them in cooperation with the Members will de¬ 
volve largely upon the Secretariat.'* ‘ 


Loyalty and the Integrity of the Secretariat 

Maintaining the principle of the Secretariat’s independence has been a 
pressing problem for both the League and the United Nations. When 
national chauvinism runs riot and international rtdations deteriorate, the 
principle is sorely bes(*t. It was endangered in the thirties with the rise of 
the dictators, and it w as threatened by the “cold war” in the forties and 
fifties. 

In the League, the German and Italian governments finally challenged 
the Secretary-Generals independent authority directly by seeking to con¬ 
trol their nationals on the Secretariat and insisting that they be Fascists or 
Nazis. An Italian law of 1927, for example, required that Italian nationals 
should have the permission of the Italian Foreign Office to serve on the 
Secretariat.^^ 

The integrity of the United Nations Secretariat was strained by the harsh 
circumstances of the “cold war.” In addition to the conviction of Guhitchev, 
another Soviet national on the Secretariat was accused of attempted espio¬ 
nage in the United States and bundled home. Another strain developed 
when Czechoslovakia and China fell under Communist control. To date 
non-Communist Czechs and Chinese have been retained on the staff for 
their competence and loyalty as international civil servants. 

UN Doc. PC/20, December 23, 1945, pp. 84-85. 

42Leggi usuali d'ltalia, 8th Edition (Milan, 1939), Part I, pp. 677-678. 
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The most serious problem arose when some United States nationals on 
the Secretariat were suspected oi Communist aifiliations x>ast or present. 
The problem arose when something over two dozen Americans relused to 
tell a Federal Grand Jury and also a committee of the United States Senate 
whether they were or ever had becm members of the (Communist Party on 
grounds of the protc'ction against S(*lf“incrimination allegedly afforded them 
by the Fifth Amendment of the United States Constitution.'*'* The Senate 
committee rt^iiorted that as a result of its investigations “a lu^w vista of 
evidence of subversion on the part of United States citizens oj^c'ned up to 
the subcommittee.” ** Of thirty-thrc'e witnesst‘s calk'd up by th(' subcom- 
mith'c, twenty-six invoked tlu' Ck)nstitutional privilege against self-incrim¬ 
ination. Farlier, in Decc'inber 1952, tlu' Grand Jury made public a “present- 
riK'iit” to a Unit'd Stale's District Court stating that there was “infiltration 
into th(^ Unil('d Nations of an overwhelmingly large group of disloyal 
United States citizens.” 

In this situation Lie decided to appoint an international commission of 
jurists to advise him on the problem. This committee was composed of 
E. S. Ilerlu'rt of the United Kingdom, W. D. Mitchell of the United States 
and P. V(*ldek(‘ns of the N('therlands. I'he committ('(‘ noted that, since “the 
United Nations is in no sc'nse a super state,” there' should be no conflict 
between a citizen’s loyalty to his own state and “tl)e re'sponsibility of such a 
citizen to the United Nations in respect to work done by him as an officer 
or employee' of th(' Ihiited Nations.” FurtlK'rmore, the Secretary-General 
had a special n'sponsibility to see that no one of his staff “engaged in any 
siib\'ersive acti\'ities against the host country. ' The commission went on 
to say that a staff mi mber who refused on grounds of the Fifth Amendment 
to tell either whethi'r he was or had bt'cn engaged in espionage or whether 
he was or had bi'en a member of the (Communist Party or some other or¬ 
ganization declared by the United States to be subversive, was unsuitable 
for United Nations employment.'*"’ 

While the jurists were deliberating, temporary employees who refused to 
answer quc'stions on grounds of self-incrimination were dismissed, while 
those' with permanent appointments were placed on compulsory lea^'e. On 
December 5, 1952, after first giving them an ojiportunity to change their 
minds about testifying, and on the^ basis of the jurists’ ojiinion, Lie dis- 

AciwUics of United States Citizens Employed by the United Nations, Report of 
the Suhcoiurnittee to Investigate the Ailniiiiistration of the Internal Security Act and 
other Internal Security Laws, (Committee on the Judiciary, United Stales Senate, 82nd 
Congress, 2nd Session (Wa.shington: January 2, 1953). 

Camimittec on the Judiciary, op. eii., p. 1. Da^id Weintraub and Irving Kaplan, 
respected ollieials in the Secretariat, were the first to he interrogated. The first had had 
a distinguished record in Federal cniployinc'ut and UNRRA as well as Director of the 
Secretariat’s Division of Fc'onoinie Stability and Development. The Committee de¬ 
clared he had hired Owen Lattimore, another target of Senate investigation, in connec¬ 
tion with the Institute of Pacific Relations, to head a UN Economic Mission to Afghan¬ 
istan. Weintraub resigned in January 1953 to save the United Nations “embarrassment.” 
Lie accepted the resignation with regret. See The New York Times, January 7, 1953. 

Report of the Secretary-General on Personnel Policy, pp. 9, 11-12, and Annex III. 
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, X .-. 7,1 Itin<» the fuiuUunental obliga- 
missed the permanent staff members foi * ^ al Assembly Lie ex- 

tions stated in the Staff Regulat.ons. o member 

plained that under the Charter jrovernment or the 

should engage in subversive activities *iga . * 

government of any Member state. He went on o sa\ 

»t 1 . I'ti #iw» ’rctiiriat. 1 believ'e that in 
With regard to United States J\ationah m t ^ i f • » I fl 

i *1 * 1 1 .hVHis of the United Slates toward the 

view of the present laws anti iLgiilaiions oi i i i i . , 

American Communist Parts au.l Ncrdicts of the Courts on the eadership of 

tluit party, no United States national «ho is a member of the American 

Communist Party and \%ho is, fhereh), l.aried Irom employment in the 

service of his own goverumeul, should, as a mattei of polic\, be employed 

in the Secretariat. A iiiiijor consideration for such a policy is, of com sc, the 

fact that the United States is the Jiost country to the permanent head- 

quarters.^** 


Lie was backed up only in part by the Secretariat’s Staff Committee 
which had been badly di\ ided in its views, some members resigning. In a 
fetter to Lie the Staff Coniinittee declared: 


An international civil servant s use of a constitutional priv ilege in a national 
enquiry does not autoniaticallv', in itself, justify his dismissal. Such an argu¬ 
ment denies the principle' of the independence of the Secretariat of the 
United Nations, and its ge'iieral application would obviously involve serious 
practical conseciuences.^* 

In his Personnel Report Lie c'xplainecl that the claim of privilege 

gives rise in practice to an unfavorable inference. ... It cannot be doubted 
that a situation of this kind impairs the relationship of mutual confidence 
and trust which must exist between the international ollicial and the govern¬ 
ments of Member States. 


Henry Cabot Lodge, Jr., now U.S. Representative to the General Assem¬ 
bly, endorsed Lies actions and explained that “the privilege against self- 
incrimination is directed primarily at court proceedings and does not excuse 
the citizen from his obligation to disclose information to a legislative com¬ 
mittee.” 

Meanwhile Lie announced on January 16, 1953, the appointment of an 
Advisory Panel, proposed by the Commission of Jurists, to advise him on 
the handling of future cases of this sort.’^® 

Lie also disclosed some past history to the Assembly. Realizing in 1946 

United Nations Bulletin, Vol. 14, No. 6 (March 15, 1953). The Administrative 
Tribunal later held that some of these employees should be reinstated or recompensed. 

47 UN Doc. A/2367, March 4, 1953, p. 8. 

4® Report of the Secretary-General on Personnel Policy, p. 12. 

Department of State Bulletin, Vol. 28, No. 722 (April 27, 1953), p. 622. 

The chairman of the Panel was Leonard W. Brockington of Canada, in his indi¬ 
vidual capacity, with the following staff officials as riiembers: Ralph Bundle, Tor 
Gjesdal, Gustavo Martinez-Cabanas and Constantin Stavropoulos. 
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that very rapid recruitment of large numbers of staff would be necessary 
and that the United States would obviously be the principal source for 
recruitment, he asked Washington for help in finding well-qualified Ameri¬ 
cans. Secretary of State Byrnes refused so as not to invade the “exclusive 
responsibilities” of tlie Secretary-General. While he appreciated the mo¬ 
tives involved, Lie said he felt deprived of needed h(‘lp. In 1949 as the 
United States became increasingly concerned with Communist subversion 
generally, some assistance was forthcoming on the suitability of United 
States nationals for Secretariat employment. But this was unsatisfactory, 
Lie went on to explain, because Washington simply gave adverse comment 
on certain individuals — “usually exxiressed in a single word” — and Lie 
was left in the dark as to evidence. 

Therefore, Lie welcomed a compromise by which the United States 
sought to i)rotcct both the Secretariat and itself by informing the Secre¬ 
tary-General of the background and reliability of United States citizens at 
work or ax)xilying for work in the Secrc^tariat while at the same time leaving 
to the Secretary-General the final decision to fire or hire. This compromise 
was established by two executi\’e orders,"*’ which api)ly both to the United 
Nations and “other imblic international organizations.” 

Every United States citizen either holding or ajpplying for a position on 
the stalF of the St*crc‘tariat must be investigated. For nationally recruited 
positions (nonprofessional) held by about 1,300 Americans, only a “name 
check” is necessary. This in^'()l^’es checking through the files of the Civil 
Service Commission, FBI and other govcTument dex^artment files in addi¬ 
tion to nongovernmental checks (educational and emx')loyment) to see if 
then* is any derogatory information nec(*ssitating a “full field investigation” 
by the FBI. For the 360 Americans on the “internationally recruited staff” 
(“professional” category) this field investigation is mandatory. When the 
investigations are eomx^leted, they are transmitted by the State Department 
to the Secretary-G(MUTal and include* an evaluation as to whether “there is 
a reasonable doubt as to the loyalty of the person involved to the govern¬ 
ment of the United States.” The standards for establishing such doubt are 
set forth and in part include sabotage, treason or the advancing thereof, 
advocacy of revolution or force or violence to alter the constitutional form 
of government in the United States, unauthorized disclosure of confidential 
information, serving the interests of another government and membership 
in organizations designated by the Attorney General as subversive, includ¬ 
ing, of course, the Communist Party. 

From the point of view of Secretariat morale the most important inno¬ 
vation has been the establishment of an International Organizations Em¬ 
ployees Loyalty Board in the United States Civil Service Commission com¬ 
posed of not less than three members of the Commission. Reports of field 

f** The first was issued by President Truinan on January 9, .1953, as Executive Order 
10422. It is included in the Secretary-Genera Is Report as Annex V. It was amended on 
June 2, 1953, by Executive Order 10459 issued by President Eisenhower and is in¬ 
cluded in the Department of State Bulletin, Vol. 28, No. 730 (June 28, 1953), p. 882. 
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I and staff members are given a 
investigations are supplied to the a ehanee to be heard, 

written statement of the complaints Since some employees 

and a ehanee to examine e^■id('nel■ ant '' i i tlefend themselves, 

felt they had been dismissed by 

the new procedures seemed to *’*-' *“! .”*'*^*! as the best way out 

The General Assembly accepted tins an. Periomwl 

of a bad situation and, aftt-r re^ Iewmg ' ^ 

Report, voted him an expression of c.^.v^tiiriat's inti'grity appeared 


Report, voted him an expression or • c...j-,,tariat\s intc'grity appeared 

41-13-4. Unfortiiniitrly a neu’ Hireat io <■ 

over the* horizon. , i ,i i t •. i 

A hill introduced by Senator Put McCurniu was passed by tlic I nited 

Stales Senate in June lUod making it a eriim'iial ofleiise punishable by a 
$10,000 line or live years in jaiJ for any Aineiiean (o taki' an appointment 
wilh the United Nations without first <j!,rttin<j^ a ctTtifieate from the Attorne\’ 
General stating that his ernplo>'nieiit would imolxe no “reasonable prob¬ 
ability of dangcT to the seeurih ol tlie L nited States. Dag Ilam- 
inarskjold, the new St‘cretar\-(HMKTah saw- “considcralile difficulties in 
reconciling the Cliarter with tlie proposed Mc(hirran Bill. With regard to 
the removal of Anu'riean Conimniiists on the Secretariat he noted that the 
Secretary-General must 1)(' “(Mitirely independent of any pressure from any 
member governmeiit.” 

An evaluation of the loyaltv' fracas should take the following facts into 
account. First, the* principh' of Secretariat ind(*pendc‘nce had up to 1953 
permitted the retention on the staff of many anti-Communist expatriates 
from “iron curtain” countries, (amid the United States ord(*r the removal 
of Americans it eonsid(*red unsaxory and deny the right of Communist 
Members to do the same? Was the United States, for (*xample, ready to 
condone the dismissal of anti-Communist Czechs and Poles? What would 


happen to the Chinese Nationalists on the staff if the Peoples' Republic 
were to represent Cliiiia in the UN? 

Stjcond, there we re inevitably some red-hot Communists on the Secre¬ 
tariat anyway, since several Members of the organization were (Joinmimist 
powers. It was hard for many delegations to see how tlu* dismissal of over 
forty United States citizens convicted of no crimes whatsoever and com¬ 
petent specialists to boot was furthering either United States security or 
the interests of the Unit(*d Nations. Moreover, in the words of Trygve Lie, 
“the Secretariat works in a glass house not only physically, but in every 
respect. It is not a profitable j)lace for spies and saboteurs.” National dele¬ 
gations presumably do not circulate confidential documents or whisper 
strategic secrets to an international staff. 

Third, no Secrc^tariat mtiinber, with a single exception, had ever been 
indicted, charge d or convicted in any court with regard to espionage or 
any other subversive activity, and the single exception (Gubitchev) was 


52 The bill as introduced in tlie Senate, January 7, 1953, is included in the Secretary- 
General’s Report as Annex IV. 

53 The New York Times, May 13, 1953. 
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j Sf tintiaUiii Thus the i.ssik' htfihu! dnwn to :ni 
not ^‘ ^ nu-m\»' t s Ik- dtsmis'-i-.t n«K Uk.ium- 

n 'I wovn\ suV'Nv-Vsvn^- u. tivitM \uA \k i ^^u Vu'Av .\ 

o'^,s*.'u\cv\\«u-uV ^iKvsuWvcA A\s\«A;i\r W.vtts ”i,,\.- 

uivs^uud wAl-A VV'iAWVSt UV\>\U\a\ u\ Wu- SiVVIAaVV^ K'Ut‘ru\ N \MAirV un 

'l\vi\ uteouwt To \uaov W wus suWieuwt \or \\w stall to comply witli tli(‘ 
\;i\vs luvT \\KUc\a\ pYCK'odwTO o\ t\\c \\ost cooutiy. liic had already remindi*d 
the stall-. "The laws ol tlu^ Voiled Stales dealio^j; with the* immimitiis oi 
the United Nations do not provide an immunity irom lee;al process for staff 
ini'inhers in re<j;ard to thcar private activities or to th(*ir activities prior to 
emi)loym(Mit with the' Unite'cl Nations.’' 

Fonrtli, the l-nite'd States, it should he^ notc'd, w’as faced with special 
prohleins because' e)f its status as “host ce)mitry.” Since 1949 there was at 
least .some' e'vide'iice (‘stablished by judicial pre)ce'elnre' of e'spiemage. Com¬ 
munist infiltration into uovernme'ntal a^encie's and even tre*ason. although 
lie) such e'\iel('nce' was found in coniK'ctie)n w ith Americans on tlie Secre¬ 


tariat. Suffic e' it to sa\', ihc'se rc'x elations shockc'd many Americans unused 
to the' w'ays of w'orld politics. Alle'gations that American Communists were 
on the Sc'crc'tariat fe'll ujion worried and re'ceptixe ears. The United States, 
inoreoxer, ap])e'are'd to be at a disadvantage* in comparison with other 
Me'inbc'rs who, if the y w ishe'd, could exc'rt some* control by passport rulings 
()\(‘r those who sought to travel to the United States to st*rve on the Sec- 
re'tariat. 


Fifth, the* rnc'rits of individual cases W'cre, at times, cKvarfed by political 
considerations. The* loyalt)- issue* in the United Nations was part of the 
background again.st which the 1952 Prc'sidc'ntial ejections were fought. 
Rc'd-hunting w'as a source of powor to a nuinbc'r of individuals se(:*king or 
attc'inpting to hold public office*. It was also part of the w^arp and w’oof of 
a campaign by a small but shrilly \ocal minority either to drive Communist 
state's out of tlu^ Unitc'd Nations or the organization itself out of the United 
States. 


As a result of these diffic'ultic's Sc'crc*tary-Cenc?ral Ilammarskjold in No- 
Y'c'mbc'r 1953 reciuested broader ])ow'cns to dismiss pc'rmanent employees.'^’-* 
He sought an explicit inohibition of political actixities for staff members, 
the* introduction of “inlc'grity” as a standard for continued employment, 
and the* right to dismiss employo'c's who gave* “scTiously misleading or in- 
complc'te'” information on applying for a post at the UN. The right of 
dismissal for “administrative reasons” was also suggexsted but not specifically 
rec|iu*stecl at that time;. The UN Staff Council imsuccessfully sought po.st- 
ponc'mc'iit of thc'se proposals for furthc'r study. 

There was no doubt about the results of the loyalty struggle. Morale in 
the Secrc'tariat was badly shaken. Work almost ceased as roughly sixteen 


^*4 Committee on the Judiciary, op. cit., p. 2. 

See "UN Report on Personnel Polic*y,” The New York Times, November 4, 1953, 
and the Secretary-Generars remarks before the Administrative and BudgeUiry Com¬ 
mittee, The New York Times, November 19, 1953. 
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hundred Americans lined up in the Secretariat building to be fingerprinted 
in accordance with the new clearance procedures. Many of the staff felt 
Lie had failed to maintain the rights ol international oHieials. This was the 
first order of business faeiiig Mr. Hamiriarskjold. The Lhiited States, more¬ 
over, sank very noticeably in the opinion ol many other Members as a result 
of its part in the issue. Yet it is fair to say that, so long as they were prop¬ 
erly administered, the final arrangements established between Washington 
and New York were fair to the indix idual and consistent with the Charter. 
The Secretary-General had gained means of access to important information 
regarding job applicants while retaining his sole right to hire. The tragedy 
was that the prestige of both the United Nations and the United States 
had suffered heavily before these arrangements were made. The McCarran 
bill was a horse of a different color. It would do more than provide infor¬ 
mation to the Secretary-General. By shifting the effective power of decision 
to the Attorney-General in Washington, it would challenge the principle of 
Secretariat indeiDcndcnce. 
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PART THREE 


League and United Nations At Work 



The League as Peacemaker 


“This is not Peace. It is an Armistice for twenty years.” 

— Marshal Foch (1919)^ 


In the two decades between the world wars roughly sixty political dis¬ 
putes were handled by the League of Nations, which began business in 
January 1920. For the same period the Permanent C]ourt of International 
Justice considered very nearly the same number of legal disputes, handing 
down tliirty-two judgments and twenty-seven advisory opinions.** 

In the first decade, 1920 to 1930, the League had a substantial measure 

^ Quoted in Georg Schwarzenberger, Power Politics, A Study of International Society 
(New York: F. A. Praeger, 1951), p. 274. 

2 For details see League of Nations, Ten Years of World Cooperation (Geneva: 
League Secretariat, 1930). 
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of success in settling disputes even tliough its procedures were not fully 
developed and in spite of the fact that it had been deserted by the United 
States which had been largely resi)onsible for its birth. The detection ol 
the United States, in the \'iew of many foreign offices, weakened the League 
at once and lessened the I^eague’s capacity to settle' disjnites and maintain 
peace. Yet, b)^ 1930 many political problems had been handled by the 
League in a generally satisfactory manner. 

A number of factors contributed to this success. First, the general op¬ 
timism which had pervaded the peacemaking at Paris carried o\'er to 
nourish the League in its early years. In spite of the skepticism of many 
European leaders, governments were under considerable compulsion to 
back the League owing to the pressure of j)ublic opinion that had been 
generated by Woodrow Wilson more than b\' any other h'ader. After all, 
had not the holocaust of 1914-18 been a “war to end war’’? Had not Im¬ 
manuel Kant’s “eternal peace” dawned on the world now that the “demo- 
eratic” principle of “self-determination” und('rlay a League of “fully self- 
governing” members? Second, the principal powers that had joined the 
League remaiinjcl generally united in their fort'igii policy aims and attitude 
toward the League', in contrast to the years aftt*r 1929. England, France 
and Italy, for example, managed to iron out many of their difF(?rences re¬ 
garding Germany, and they agrc'c'd on the steps that were taken to bring 
Germany back in the family of nations. This was the period of rapproche¬ 
ment, then, between Germany and her former enemies, and it was also a 
period during which sixty-four nations felt able to renounce war as an 
instrument of national policy by means of the Kellogg-Briand pact. 

Third, in spite of serious dillicnlties immediately after the war, such as 
unemployment, the dislocation of traditional trade relations, and the gen¬ 
eral war destruction, the period of the twenties, particularly after 1924, 
was, on the surface at least, one of increasing economic prosperity. In sum, 
there was in Europe, certainly from 1925 to 1929, an era of “good feeling.” 

In this setting the League was ge»K*rally well equipped to handle the 
problems that arose, some of which were legacies of the war involving the 
settlements attemph'd in the peace treaties. Not all international disputes 
by any means, however, came before th(^ League. Many matters were 
handled by the inter-Allied bodies that remained in operation for a time 
after the war, such as the Reparations Commissions, the Supreme Council 
and the Conference of Ambassadors. 

The second ten years of the League stand in sharp contrast and must be 
considered very largely a failure. The cases in that period were less satis¬ 
factorily handled and some of them, including the Manchurian episode, 
the Sino-Japanese dispute, the Italian-Ethiopian crisis and the Spanish 
civil war, inflicted mortal wounds. 

Yet no significant changes had been made in the League itself. It was 
the political environment that had changed markedly for the worse. No 
longer did the Allies remain united. Italy openly sought the hand of Ger¬ 
many, and both became “revisionist” powers. Economic and political dis- 
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Punch 


^SAINT GEORGE'S DUSK" 

In this English cartoon The Champion soys: "This is humiliating, but I 
suppose i ought to have had a stronger spear." 


content had helped to place in power the Fascists and Nazis, whose avowed 
purpose was to upset the Versailles apple cart which the League system 
had been expected to keep in balance. 

The problem of settling international disputes is, therefore, part of the 
wider problem of peacefid change. But th(' procedures of international rela¬ 
tions are rarely adequate to provide lor change. The Covenant, to be sure, 
provided in Articles 19 that the Assembly might advise the Members both 
to reconsider tieaties that had become “inapplicable” and to consider “con¬ 
ditions” endangering world peace. 

The close connection between territorial and political guarantees (Article 
10) with the problem of peaceful change (Article 19) was understood by 
the framers of the Covenant. Indeed, early drafts made provision for the 
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It was argued, however, that this justap - placed after the 

settlement, and the matter of treaty revision v . « . 

sanctions provision as Article 19. This change was more i • 

game of musical chairs. It implied a signiheant change in eni] I a s It 
meant that many League Members, particularly franco, hc o rc tga t 
any notion of treaty revision as far to the background as possible. It meant 
also that those directing the affairs of the League were in no way piepared 
to grant the Assembly the powxTS of an international legislative body. 

Other problems hindered the League s role as peacemaker. Nations were 
unable to cope with the miseries of the great dc'prc'ssion, either by beggar 
thy neighbor policies^’ or by timid coopcrati\'e gestures under the auspices of 
the League. In the deepening shadows of depression amidst the inc(\ssant 
agitation of Hitler and Mussolini and the confusion of British and French 
foreign policy, confidence in the League steadily deteriorated. The United 
States did little to correct the situation and hid behind the principles of 
neutrality which the rest of the world had tried to abandon in favor of the 
principle of the "hue and cry.” While the Soviet Union had been formally 
accepted into the society of nations, she was an unwelcome partner at best. 
The Western democracies and the Communist autocracy could not agree to 
check the Nazi drive for power. By the time they were forced to unite, 
Russia had already been expelled from the League for her attack on Fin¬ 
land in 1939. 

In this discouraging setting the League became less and less of a factor 
in world affairs. In contrast to the earlier period, the will to settle disputes 
had largely evaporated.** 


Some Typical Disputes 

Only a few cases before the League and the Pennanent Court need be 
reviewed in order to coiuey a sense of the difficulties which confronted 
these organizations. Questions were brought to the League’s attention by 
the action of Members, or as a result of specific treaty provisions on various 
matters, such as minority questions, or by action of the Supreme Council 
or Conference of Ambassadors. Interestingly enough, the first case to come 
before the League Council was, as in the case of the Unitc'd Nations Secu¬ 
rity Council, a dispute between the Soviet Union and Persia (now Iran). 
The problem was of little consequence and was settled by the withdrawal 
of Russia from the town of Engeli on the Caspian Sea. 

The Aaland Islands Dispute, 1920 

The first problem of any consequence to come before the League involved 

3D. H. Miller, Drafting of the Covenant (New York: Putnam, 1928), Vol. 1, p. 52 
and Vol. 2, Doc. 7, p. 65. 

* For details of the League's dissolution see International Organization, Vol. 1, No. 1 
(February 1947), p. 141. 



a dispute Y^elvjeeu Yudaud mw\ Sw'v^dcu ovet iVve coi\Uo\ oi l\\e Aalaud 
Islands in the GuU of Bothnia and was handled with conspicuous success. 
The islands were inliabited by Swedish-speaking people and had been 
part of the kingdom of Sweden until 1809 when, along with Finland, they 
were conquered by Russia. When Finland in 1917 declared its independ¬ 
ence of Russia, the islanders sought to become Swedish subjects. Finland 
advanced the legal argument that since she was a sovereign nation, the 
matter by international law was “solely within the domestic jurisdiction of 
Finland.” Sweden, arguing on political grounds, favored the right of “self- 
detennination” of a linguistic minority and in 1919 asked Finland to hold 
a plebiscite to determine the future status of tlie islands. This request was 
refused. 

The case was brought before the Council in June 1920, by a third party, 
Great Britain, acting under Article 11. Lord Curzon alleged that the prob¬ 
lem affected international relations and threatened “to disturb the good 
understanding between nations upon which peace depends.” ^ 

The Council, after hearing both parties, decided first to dispose of the 
legal issue. Since the Permanent Court had not yet been established, a 
Commission of Three International Jurists was appointed and asked to give 
an advisory opinion on the question of domestic jurisdiction. The Com¬ 
mission heard arguments for a month and decided that the dispute did 

not refer to a question which is left by International Law to the domes¬ 
tic jurisdiction of Finland” since, among other reasons, it arose before Fin¬ 
land was “a definitely constituted State.” The Council was therefore com¬ 
petent under Article 15 “to make any recommendations which it deems just 
and proper in the case.” 

The Council, excepting the votes of the parties, unanimously accepted 
the opinion. With the concurrence of the parties it then decided to appoint 
a Commission of Inquiry (called the Committee of Rapporteurs) of three 
members, one of whom was a former American diplomat. It was now 
Sweden's turn to be disappointed. The Commission's report took a conserva¬ 
tive view of the right of national self-determination, holding that it “must 
be applied in a reasonalde manner to the relations between states and the 
minorities they include.” On the basis of this report the Council unani¬ 
mously affirmed Finland’s sovereignty but proposed safeguards under the 
League s guarantee for the Swedish inhabitants of the islands and the con¬ 
clusion of an agreement for the nonfortification and neutralization of the 
islands. These conditions were soon incorporated in an international agree¬ 
ment resulting from a conference of Baltic powers. The League was off to 
an auspicious start. Although feelings ran high, and although the dispu¬ 
tants insisted that the problem affected their “vital interests,” the dispute 
was considered, in the words of a Council representative, in relation to the 
“public interest of Europe.” 

s League of Nations, Official Journal No. 5, 1920, p. 246f. See also Special Supple¬ 
ment Number 3, and the Aaland Islands Question, Report by the Commission of 
Rapporteiirs, Council Doc. B. 7, 1921. 
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The Polish-Lithuanian Dispute, 1920 

In the same year, however, there were omens of the fiitinc. t oiig 
all-out war was averted, the League was unaWr to bring about a satisfac¬ 
tory settlement of a border dispute between PoJaud and Ijithuaiiia, laigely 
because the security and vital interests of great j^owers were involved. 
Poland and Lithuania had had a protracted l)order squabble since they 
had broken off from Russia in 1918. \ ilna, th(' capital of ancient Lithu¬ 
ania and also the home of many Poles, was tlie particular bone of conten¬ 
tion. Poland laid the problem before the Council under Article 11. As a 
result of the Councirs mediating efforts, an armistice was signed and a 
boundary line provisionally agreed upon, leax ing \ ilna in Lithuanian terri¬ 
tory. At this juncture, a Polish general, allegedl)' acting without orders 
from Warsaw, seized the city whik' a l.eague military commission was 
supervising the cease-fire. Although his action was officially disaxowed, 
Polish troops remained in the city while Council proposals for a plebiscite 
were unsuccessful. In Mart:h 1922 Poland formally aniKwed the city and 
soon afterwards the Council iirovisionally endorsed tlie Polish frontier 
claims. 

Litliuania, now disenchanted with the League, asked the still extant Con¬ 
ference of Ambassadors to fix a frontier line. TIu' result was a boundary 
in favor of Poland. In later years Lithuania appeah'd to both the Assembly 
and the Council, without success. 

An important element contributing to the inability of the League to 
restrain violence in this case was the attitude of France. Desirous of a 
strong Poland both to check any possible German drive to the east and to 
act as a buffer (cordon saniiairc) against Soviet Communist expansion to 
the west, France was unwilling to apply pressure to her ally, Poland. An 
alliance system, including the Little Entente (Czechoslovakia, Rumania 
and Yugoslavia), and military agreements with Poland and Belgium, were 
France's answer to the weakness of the L(*ague and her failure to get a 
security pact in 1919. Without the hearty cooperation of the great powers, 
the Covenant's guarantee of territorial integrity and political indej^endence 
was of little avail. 


Further Boundary Disputes, 1921-1930 

The League in its first decade successfully contributed to the settle¬ 
ment of several other minor disputes that grew out of the peace treaties. 
In conjunction with the Council of Ambassadors, the Council settled Al¬ 
bania’s frontier dispute with Greece and Yugoslavia (1921-24) and the 
dispute between Germany and Poland over the administration of Upper 
Silesia where a plebiscite made the district look much like a Polish-German 
checkerboard. The Council helped to persuade Lithuania, Poland and 
Germany to accept an uneasy and largely autonomous regime for the city 
of Memel until Hitler seized it by a show of force in 1939. 

The Permanent Court was instrumental in the settlement of a Polish-Czech 
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dispute in the ]awarzina District and in resolving the Mosul area dispute 
involving the boundary between Turkey and Britain’s mandated territory, 
Iraq. The Council helped alleviale the Hungarian Optants dispute (192S- 
30) involving the property of Hungarians transferred to Rumania by the 
peace settlement. An agreement was finally effected by the general repara¬ 
tions settlement of 1930. 

When there was doubt in these cases regarding the Councirs compe¬ 
tence, an advisory oi^inion of lh(‘ PermaiK'iit Court was sought. If found 
competent to deal with a problem, the Council then usually appointed a 
commission of inquiry and endeavored to “effect a settlement.” Thus in 
the Mosul case Turkey contended that, under the Treaty of Lausanne, ihn 
Council was simply to mediate and had no authority to rend(T an award 
on the basis of th(' work of its Commission of Inquiry. The Council then 
asked for the Courtis opinion of the' treaty in this resi)ect and was informed 
that the C'ouncil was empowerc'd to make a “decision” regarding the fron¬ 
tier that would be binding on the parties. The issue was subseciueutly 
settled bc'tween Britain, Turke) and Iraq. 

For these minor international disputes, oftc'ii invohing the interpreta¬ 
tion of a treaty, the League syst(‘m of peac('fiil settlement was usually satis¬ 
factory. Judicial procedure and inquiry by the Council proved to be com- 
pk'inentary ini'ans to a peaceful solution under a rule of law. 

The Nationality Decrees in Tunii and Morocco^ 1922^^ 

In the settlement of certain matters even the great powers ha\’e on occa¬ 
sion agreed in advance to abide by the judgment of third parties. Thus 
Britain and France st'ttk'd thc' problem of the status of the Maltese resid¬ 
ing in the Frt'nch Protectorate's of Tunis and Morocco who, unck'r British 
law, were British subjects, on the basis of iiu advisory opinion of the Per¬ 
manent (k)urt. Briefly, the facts were that, when certain nationality decrees 
of November 1921 were applied so as to confer French nationality and 
liability for military service upon all persons born in these two protec¬ 
torates, Britain objected to the enforcemc'ut of the decrees against persons 
she regarded as British subjects. When France' refused to arbitrate on the 
grounds that the dispute was not justiciable, Britain appealed to the 
League Council under Article 15 of the Covenant. France denied the juris¬ 
diction of the Council in the matter since under paragraph 8 of Article 15 
the Council could make no recommendations regarding a dispute which it 
found “by international law [was] solely within the domestic jurisdiction” 
of one of the parties. In this instance the parties themselves voluntarily 
carried the dispute to tlu' Court under the ausjiices of the Council and 
agreed in advance' to acec'pt the' Court’s advisory opinion. 

Tlie (k)urt held that, although nationality questions in general fell within 
a state’s domestic jurisdiction, the British-French dispute over the nation¬ 
ality decrees was not solely such a question. In so doing the Court refused 
to give “an extensive interpretation” to paragraph 8 of Article 15, While 

® Publications of the Pesrmanent Court, Series B, Advisory Opinion No. 4. 
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national sovereignty was not challengcch the specific dispute involved 
jurisdiction over nationality in “a protected territory and was a question 
of international Jaw since ""treaties’" and international anangements were 
involved. On the basis of this opinion the parties quickly found ways of 
reaching a mutually acceptable solution. 

The Case of the S. S. Wimbledon 

The Permanent Court’s first judgment in a dispute between states, as dis¬ 
tinguished from an advisory opinion requested by the Council or the As¬ 
sembly, was closely connected with tlie lighting between Poland and the 
Soviet Union after the First World W^ar. The Allies, as we lia\’e noted, 
were vitally concerned to halt the march of communism and sought to aid 
Poland in various ways. Germany wislied to remain strictly neutral. Ac¬ 
cordingly, the Kiel Canal authorities in March 1921, acting under a neu¬ 
trality order of the German government, refused passage through the canal 
of a British steamship, the Wimbledon, chartered by a French company 
and loaded with munitions for Poland. The British, French, Italian and 
Japanese governments in January 1923 asked the Court to resolve this 
tangled issue by ruling that tJie German refusal was unlawful owing to 
Article 380 of the Versailles Treaty providing that “the Kied Canal and its 
approaches shall be maintained free and open to the vessels of commerce 
and war of all nations at peace with Germany on terms of entire ccjuality.” 

The Court concluded that the Canal had “become an international water¬ 
way intended to provide under treaty guaranty easier access to the Baltic 
for the benefit of all nations of the world.” Thus Germany’s neutrality 
would not have been imperilled had the Wimbledon been allowed to pass 
because the Canal had become “assimilated to natural straits.” Because a 
treaty had been broken, damages were due the French government acting 
in behalf of the French firm. Germany, however, was denied permission to 
make the payment by the Reparations Commission in November of the 
same year. Nothing more seems to have come of the matter. 

The Corfu Case ® 

Where the jurisdiction of the League began and where that of the Con¬ 
ference of Ambassadors left off was by no means certain. When an Italian 
member of a commission of the Conference of Ambassadors and three 
assistants were murdered by bandits on Greek soil in 1923 while on a mis¬ 
sion to establish the boundary between Greece and Albania, the dilemma 
came to a sharp focus. 

The League was now faced with the expansionist dreams of one of its 
great powers, dreams that a score of years later were to become a night¬ 
mare for the advocates of collective security. Italy, bitterly dissatisfied 
with the fruits of the Peace Conference, had already seized Fiume in 1919 
through the unofficial but tacitly approved military expedition of the poet 
d'Annunzio, a modem Garibaldi dear to the hearts of Italian nationalists. 

I Publication of the International Court, Series A, No. 1. 

8 League of Nations, Ten Years of World Cooperation, p. 41. 
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In 1922, utter the ftiiiious “March on Rome,” the Fascists under Mussolini 
had come to power dedicated to a policy of territorial expansion in the 
Mediterranean and Africa. Soon Albania, for all jpractical purposes, was 
to become a protectorate by the Treaty of Tirana in 1926. 

It was not entirely strange, therefore, that Italy took the law into her own 
hands in this instance. A twenty-four-hour ultimatum iiicorj)oratiiig stiff 
demands was dispatched to Greece, and upon its partial rejection Italy 
seized the island of C^orfu after a houibardment that killed several Gri^ek 
civilians, including children. Greece appealed simultaneously to the Coun¬ 
cil of Ambassadors and the? L('agiie (Council under Articles 12 and 15 of 
the Covenant. Although Mussolini denied the League’s comix*tence, the 
Council sought to act as mediator and forwarded suggestions which were 
substantially adopted by the CJonference of Ambassadors. As a result, 
Italy was awarded an indemnity for the murders and withdrew her forces 
from the island. 

Although Italy’s action may have been induced by the moral condem¬ 
nation expressed in both the Council and the Assembly, the latter by chance 
in session at this time, an hnportant restraining factor appears to have been 
tlie attitude of Britain and France, ntather of which was prepared to see 
Ital)' expand her power in the Mediterranean. The League, it w^as clear, 
had not changed the fundamental character of iuteruatioual j>oUtics. More¬ 
over, it w'as thought by some to ha\e defaultc?d pusillanimously to the 
inter-Allied body. Yet the int( raction of the two organs served to restrain 
a permanent member of the Council and led to a reasonably satisfactory 
settlement. 

The Greco-Bulgarion Dispute ^ 

The prestige of the League was ne\ er higher than it was two years later 
when it took vigorous action to settle a border incident involving Greece 
and Bulgaria that for a brief time threatened to ignite the Balkan powder 
keg. 

On October 22, 1925, a Greek .soldier was killed on Bidgarian soil in an 
exchange of shots fired by frontier guards. When Greek units recei^'ed 
orders to advance over the frontier, Bulgaria, in a telegram to the Secre¬ 
tary-General, apiiealed to the League Gouncil under Articles 10 and 11 of 
the Govenant. Although the Council was not in session, M. Briaud, its 
president, dispatched from Paris on his own responsibility what amounted 
to a cease-fire order. Reminding the parties of their obligations under 
Article 12 of the covenant, he went on to “exhort” them to cease military 
movements and to withdraw troops “behind their respective frontiers.” The 
Council moved as rapidly as possible, its members managing to assemble 
by means of plane and train in Geneva two days later. Its first step was to 
require that the parties report in twenty-four hours on their compliance 
with the President’s orders. In so doing, it refused to consider statements 


»2Wd., pp. 31-38. 
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members of the Secretariat Greece wiiAS loiintl to be at fault and was re¬ 
quired to pay reparations to Bulgaria. Other recommendations included 
supervision of frontier ^latrols by neutrals and ways of settling private 
property claims arising from an c.xchange of populations that had occurred 
in 1919. The parties complied witli t)u' C'ouncils measures at all stages. 

The satisfactory scttleinenl of the case stood in marked contrast to an 
eailicr Balkan incident at Saraie\o in 1914 that was the spark touching 
off World War I. The Leagiu's ri'putation was greatly enhanced as a re¬ 
sult. The case, moreover*, pro\ ided a model for future League and United 
Nations proceedings in handling armed clashes. The fact that the Greek 
armies, for example, were about to start a general offt'iisive wlien the 
cease-fire order arri\'(xl emphasized the importance of effcxling a cessation 
of hostilities as soon as possible. The Councirs work, it should be added, 
was greatly helped by ha\ing direct reports from its own military commis¬ 
sion or “truce” team in (he field su]3er\ ising the cease-fire. But (‘frecti\'e 
procedures were only one reason for the Ltxigue’s success in this instance. 
There was also the exceptionally energetic leadersln'i^ of Aristide Briand who, 
by good fortune, was Council President at the opportune moment and was 
an earnest acKocate of tlie League's pc^ace system. A widedy respected 
leader, Briand embodied the spirit of the Covenant. Ilis vigorous leader¬ 
ship contributed as much as any other single cause to the League’s success 
in meeting the Greco-Bulgarian challenge. The presidency, unfortunately, 
did not fall to tlie lot of such a competent man every month in the year. 
Moreover, the dispute could be handled effectively because of a climate 
of good feeling in European politics. This was the period of rapproche- 
merit between France and Germany and improving economic conditions. 
There was, in short, a general disposition in the air to encourage the 
League system. Finally, the dispute involved small powers only. The Soviet 
Union, often in tlie midst of Balkan wrangles, was preoccupied with in¬ 
ternal problems, and all the big powers seem to have been anxious to have 
the dispute settled ratlier than to capitalize on it. 


The League and the Western Hemisphere — The Chaco and Leticia Dispute 
The League, as we have seen, dealt jirimarily with European problems, 
but it did attempt to cope with two disputes involving Latin American 

The Assembly Report on the Dispute between Bolivia and Paraguay, Monthly 
Summary of tlie League of Nations, November 1934. 




THE LEAGUE AS PEACEMAKER 


409 


states. In one, the Gran Chaco dispute between Bolivia and Paraguay, 
1928-36, the League’s efforts met with very indifferent success. In the 
other, the Leticria dispute between Peru and Colombia, 1932-34, the 
League’s attempts were more rewarding. 

Bolivia and Paraguay had long quarreled bitterly over a large border 
area known as the Cran Cihaeo. lntens(* fighting broke out in December 
1928. The League ('ouneil intervened on its own initiative and dispatched 
notes to both parties reminding them of their obligations under the Cove¬ 
nant. The Council felt it could do little, however, because the United 
States and an Inter-American Conference were also trying to settle tlu; 
controversy. In 1932 Paraguay, under Articles 10 and 11, appealed to the 
Council, which sent a commission of inquiry. After a truce had failed, 
Bolivia appealed under Article L5. The dispute then came before the As¬ 
sembly, and a munitions embargo against both sides was agreed to. Para¬ 
guay then withdrew from the League, and the American Republics, with 
the Assembly’s approval, attempted mediation. A settlement was finally 
reached in 1936. 

The League and the Inter-American Conference system were ineflcctive 
in restraining violence in this dispute for several reasons. A contributing 
factor was, first of all, the fact that the Chaco conflict was in constant dan¬ 
ger of falling between two stools — the univ('rsal system of the League and 
the regional system of the American states. There was duplication of effort 
between the two systems and even on occasion action at cross purposes. 

Second and more important, both parties were extremely lax in following 
the obligations they assumed in joining the Lc'ague. When, for example, 
negotiations gave way to hostilities, neither j)arty at first referred the prob¬ 
lem to the League. A peaceful solution was cpiite impossible once the 
fighting was really under way. Thus Paraguay was understandably reluc¬ 
tant, at the time of the Assembly report, to relinquish gains won in battle. 

Third, the attitude of the United States toward the League was a potent 
factor in contributing to the jurisdictional fumbling that occurred. There 
seems to be little question that the League’s hesitancy stemmed from a 
general feeling that the dispute was taking place in the backyixrd of an 
unduly sensitive and rather uncooperative neighbor. 

Finally, one wonders if the dispute ever really engaged the serious atten¬ 
tion of the League or even the United States. The dispute must have 
seemed far away from the mounting problems of depression-ridden Europe 
with dictatorships adding to its troubles. The United States had its depres¬ 
sion worries also, and the remedy for foreign ills was no stronger than non¬ 
intervention or, at most, nonrecognition of territorial changes wrought by 
force. But world law and order required far sterner measures. 

In the Leticia dispute the League had a taste of real success. Again a 
boundary was disputed — this time between Peru and Colombia in the 
upper Amazon basin, a region then largely unexplored. In 1932 Peruvian 
troops seized the small Colombian settlement of Leticia. After failing to 
dislodge the Peruvians, Colombia under Article 15 appealed to the League 
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absence of any jurisdictional overhippinii since the Leairnc alone inter¬ 
vened in this instance. It is true, of course, that the dispute newr gener¬ 
ated the bitterness that marked the CJiaco affair. The Uniterl States, more¬ 
over, Jent dipJomatic support to tht' Leagues efforts. 


The Austro-German Customs Union Proposal 

In 1931 the League considered one of the. most controversial problems 
of European politics, the celebrated proposal for an Austro-German Cus¬ 
toms Union. Ironically enough, the problem arose while the Assembly was 
considering the studies of its Commission of Inquiry for European Union. 
This project, of French parentage, was suddenly countered by an Austro- 
German proposal that seemed to imply union under different auspices. In 
March 1931 both countries announced that they had signed a treaty pro¬ 
viding for a customs union which neighboring countries might join. Polit¬ 
ical union (Anschluss), it should be noted, had been expressly forbidden 
by the Treaty of Saint Gc-rmain, Article 88 of which provided that “the 
independence of Austria is inalienable otherwise than with the express 
consent of the Council of the League of Nations.” Moreover, the Protocol 
of 1922 dealing with Austria’s financial reconstruction had provided that 
she must “abstain . . . from any economic or financial engagemmits cal¬ 
culated directly or indirectly to compromise this independence.” The prob¬ 
lem, in short, involved the crazy political and economic patchwork that 
remained after the dissolution of the Austro-Hungarian Empire. In French 
eyes the project was simply a device to upset the status quo of the peace 
treaties and to subvert French proposals for European union. 

The matter was actually laid before the Council by Great Britain which, 
with France, alleged incompatibility with Austria’s previous commitments. 
Since the interpretation of treaties was involved, the matter, on the surface, 
appeared to be a clear-cut issue of international law. Accordingly, the 
Council unanimously availed itself of the opportunity in Article 14 of the 
Covenant to ask the Permanent Court for an advisory opinion. 

Alas, the Court’s action quickly revealed the frailties of judicial pro¬ 
cedure and the limitations of international law. The root of the problem 
was the insecurity aroused in the bosoms of France and her friends by the 
growing might of Germany. For this there was no judicial remedy. In the 
ensuing confusion, moreover, political considerations seemed to count 
Permanent Court of International Justice, Series A/B, Advisory Opinion, No. 41. 
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hccu ily with the judges. While this was scarcely a new phenomenon in 
judicial proceedings, it serxed to lessen confidence in the League system. 
'’Ihiis the Court was badly split. A majority of eight, including the Italian, 
French, Polish and Rumanian judges, held that the proposed union was 
illegal owing to the financial protocol of 1922, while seven of these con- 
eiirring judge's wislu'd to go turtluT by ruling that it was also illegal under 
the prox'isions of the Treat)' of Saint Germain. One judge, Anzillotti, agreed 
with the majority decision but insisted on staling his reasoning in a sep¬ 
arate concurring opinion. The seven dissenters, including the British, 
American and German judg(\s, held that Austria’s independence was not 
compromised by the iruTc (*stal)lishmeiit of a union concluded on the basis 
of sovereign ecpiality. Indej^endc'nce, in their view, could be threatened 
only 1))’ the consequences of the union. The Leagues and the Court were 
soon relieved of further resiMaisibility in the matter when, in September 
1931, the German and Austrian rc'presentatives announced in the Commis¬ 
sion of Inquiry for Enrojx'an Union that their project had be(m dropped. 

The cas(* illustrates the inability of the League to cope in any satisfactory 
manner with tlu* lundajn(‘ntal jmlitical and economic problems of Europe. 
The organization was used by the xictorious powers, especially France, to 
hold the fort of the X’ersailles settlenu'iit. It was given no significant au¬ 
thority or (Encouragement to effect pt^iceful changes with respect to such 
arrangements. 

In fairness to Franee and her allies, it should be said that economic 
unions between strong and weak states had often led to the political absorp¬ 
tion of the latter. Indexed, this was the expt'rienee of the /.oUvercin (Gct- 
rnan customs union) of the nineteenth c(‘ntury. On the other hand, the col¬ 
lapse of the Austro-Gerinan negotiations contributed to the downfall of 
moderate elements in German political life and provided fuel for the Nazis 
in their ranting against \ ersailles. In Franee, moivovcT, the projc'ct, in¬ 
cluding the surreptitious manner of its negotiation, discredited the mod¬ 
erate elements who had fostered the policy of rapprochement. 

The Manchurian Affair and the Sino-Japanese War (1931-37) 

The League beeanu' disastrously embroiled in Far Eastern politics when 
China, following the seizure of Mukden by Japanese troops during the night 
of September 18, 1931, appealed to the Council under Article 11. The 
immediate cause of hostilities was alleged by japan to have been the blow¬ 
ing up of the tracks of the Japanese-controlled South Manchurian Railway 
by a detachment of Chinese troops, hdter investigations indicated this 
incident was fabricated. Although Japanese military action quickly spread 

'2For d(»tailcd inforniatidii sre* Sara S. Smith, The Manchurian Crisis. A Traf'cdy in 
International Relations (New York; Coluinhiu University Pr(*ss, 1948); 11. L, Stimson, 
The Far Eastern Crisis (New York: Harper, 1936); The ("omiuission of IiKiuiry (Lylton 
Commission), League of Nations Publications, Political, Vol. 7, p. 12 (1932); W. W. 
Willoughby, The Sino-]apancse Controversy and the League of Nations (Baltimore: 
Johns Hopkins Press, 1935). 
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to iiicluclf nil ofNartitt-rn Mauchurui. Japan chiinU'cI tO luiVC acted m Scll- 
defense, a proposition later rejected by a League oi Nations Commission. 
Reports to the State Department in Washington held the Japanese action 
was premeditated and systematically carried out China insisted the Japa¬ 
nese attack on Mukden “was entirely unprovoked and came as a complete 
surprise.” 

The underlying cause of the trouble was the cla.sh between rising Chi¬ 
nese nationalism and Japanese imperialism. Since acquiring special rights 
in Manchuria from Russia in 1905, Japan, for economic and stratt!gic rea¬ 
sons, had sought to widen her control over that area. But Japanese incur¬ 
sions were being increasingly challenged by the Chinese nationalist move¬ 
ment. Boycotts of Jai 5 ane.se goods as reprisals against military interventions 
in the 1920’s had proved damaging. The depression heightened Japan's 
need for a secure market on the Asiatic mainland. Japanese railways in 
Manchuria were being paralleled by Chinese railways. It was also clear 
that the Soviet Union coiitimied to have its own peculiar ambitions in 
China, c.spccially Manchuria. Furtlu'rmore. military elements were gaining 
control of the Tokyo government. 

Both the Council and the .Assembly were in session when the Chinese 
appeal arrived. At first, steps to bring the matter up in the .Assembly were 
considered premature. Criticism of Japan's behavior by a number of small 
states might sting national pride and make the Council's task of concili¬ 
ation more difficult. Th(.' (Council at once called for a cease-fire and sought 
assurances from the Japanese reisresentative that his country “had no terri¬ 
torial designs on .Nfanchuria. ...” Both parties were n'quested to keep the 
Council informed of future developments. The Japanese, however, con¬ 
tinued their advance. Th(' Council, in a .second resolution on October 24, 
then sought to call for the complete withdrawal of Japanese troops by the 
next Council meeting in Novemb(;r. This step had no K'gal or practical 
effect because Japan opposed it. There were no e.xceptions to the unanim¬ 
ity rule in substantive decisions taken under Article 11. It was now evident 
that the League had tangled with a major isower in a truculent mood. The 
formula that had worked so well in the Balkan clash a few short years 
before was found to be of limited usefulness. 

Yet a hopeful event now took place. The United States sought to co¬ 
ordinate her efforts to restrain Japan with those of the League. At M. 
Briand’s suggestion, an American representative was invited by the Coun¬ 
cil to “sit at the Council table but not as a member.” The American Consul 
at Geneva, Prentice Gilbert, was then given the assignment with careful 
in-structions by his government to participate in the proceedings only when 
American obligations uiider the Kellogg Pact were involved. Otherwise 
he was to ac t solely in the capacity of “observer and auditor.” This cautious 
step was taken despite the vigorous but politely phrased objections of the 

13 Lytton Report, p. 71. 
i* Ibid., p. 69. 
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delegate of Japan. His approval was unnecessary, however, since the deci¬ 
sion to invite the United States representative required only majority snj)- 
port. Japan’s reejuest for a study of the constitutional implications of the 
decision was voted down.’-'^' 

Earlier in October Secretary of State Stimson had announced that the 
United States was anxious to assist the League in settling the conflict — 
but by separate diplomatic steps taken on American initiative. On October 
20 tlie United States invoked the Kellogg Pact in notes to both Japan and 
China. As the Japanese armies continued their undeclared war, the United 
States went a step further. In di[>lomatic notes to Japan and China on 
January 7, 1932, Stimson announced that his government would not recog¬ 
nize any “situation, treaty or agreement which may be brought about by 
mc'ans contrary to the coxenants and obligations of the Pact of Paris.” 

In this fashion the “Stimson doctrine” of nonrecognition was announced 
to the world. It was intended to make short shrift of any puppet state in 
Manchuria. It was of littk; avail, however. One reason was that it was pro¬ 
mulgated unilaterally. There had been hope that Britain and France, with 
vast- interests at stake in Asia, would .support the doctrine, but both pre¬ 
ferred to work with the League, and neither was ready to risk ottending 
Japan. Both seemed to cling to the notion that their int(*rests would not 
be threatened if Japan found Lchemraum in Manchuria. 

To continue the story, we must shift back to Geneva. During the preced¬ 
ing December (of 1931) the Council unanimously decided to dispatch to 
tire Far East a fix e-member Commission of Intjuiry headed by an Engli.sh- 
man. Lord Lytton, plus diplomatic officials from France and Italy, a Ger¬ 
man colonial official and an American general. This proposal was actually 
initiated by Japan at a time when her armies xvere rapidly moving forxx'ard 
to subdue all of Manclnrria. If delay xvas the purpose, events could hardly 
have turned out better. The Commission’s report was not received in 
Geneva until September 1932, nine long months after it had been created. 

Japan now threw caution to tin* winds, and her armies adx^anced upon 
Shanghai in an effort to break the Chinese xvill to resist. The resulting 
atrocities, in which thousands of civilians were bombed and burned, 
shocked the civilized world, but no effective reprisals were forthcoming. 
China, now desperate, abandoned the futile mi'diatory procedures of 
Article 11 in favor of Articles 10 and 15. Under the latter she exercised her 
right of requesting that the conflict be referred to the Assembly. This step 
marked the first time that the Assembly was called into special session to 
deal with a dispute under Article 15. 

A combination of events now served to coordinate, in some measure at 
least, the meager efforts of the United States and the League. 'The 
Shanghai atrocities led the British and several of the smaller countries to 
persuade the Assembly to adopt a resolution on March 4, 1932, calling for 


League of Nations, Official Journal, 1931, pp. 2323-2333. 
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Alas, this step was too little and too late. It was answered in September 
by Japan’s creation of a new state in Manchuria, the independent Ilepublic 
of Manchiikiio.’’ A Japanese pnppet ejn])er()r was placed on the throne, 
and it was announced that the Chinese inhabitants of Manchuria had sim¬ 
ply exercised the “power of self-deterniinati(ni ! 

In the meantime, the Council continued to grapple with the case. In 
September it considered the Lytton Report \\'hich rejected both the Japa¬ 
nese claim that her military actions were in self-defense and that Manchu- 
kuo was an independent state. Yet Japan was said to have ctTtain real 
grievances against China, including boycotts and the spread of communism. 
The Commission recommended principally that lunv treaties be concluded 
between Japan and (]hina inoviding first for the definition of their respec¬ 
tive rights and responsibilities in Manchuria, which was to be largely 
autonomous and demilitarized; second, for nonaggression pledge's and 
peaceful procedures for settling di.simtes between the two countries; and 
third, for the regulation of their commercial relations. 

The Council transmitted these conclusions to the Assembly where they 
were the basis for a report of February 24, 1933, adopted unanimously save 
for Japan, a party’ to the dispute*. The only tangible result w’as the dc'par- 
ture of the Japanese delegate from the Assembly Hall. A month later Japan 
announced her intention of w^ithdrawing from the League. The establish¬ 
ment of a Far Eastern Advisory Committee in the same resolution was the 
League’s final futility. 

The reasons for the League’s first major debacle are not hard to find, and 
all of them are interrelated. First, the League was confronted wn'th aggres¬ 
sion by a big power. The* procedures used in the previous small-power 
squabbles had been effective to the extent that the gr(jat powers had been 
united in their determination to enforce the peace. 

Second, the remaining big states did not close ranks to face Japan with 
any show of force. The failure of the League was then the failure of the 
foreign policies of the great powers. Two of them, the United States and 
the Soviet Union, w^ere not Members of the League. American efforts to 
back Geneva were fitful and ineffective. Britain and France, as colonial 
powers, may not have felt that they had clean enough hands to take a 
strong line against Japan. Britain, in addition, seems to have underesti¬ 
mated the nature of Japan’s designs. In addition, a naval insubordination 
at Invergordon in 1931 did not add to the Lion’s sense of well-being. 

Third, it was also true from the legal point of view that the elaborate 
peace machinery of the Peace Pact, the Covenant and the Washington 
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Treaties did not provide for any sure application of sanctions, Japan 
correctly assessed that she was taking no great risk. 

Toiirth, tlic dci^ression had much to do with the League’s disaster. It is 
doubtlul it sullicienl popular support could have been aroused in the de¬ 
mocracies lor an embargo or a show of force in Asia that might have had 
serious economic repercussions in the west. 

Fifth, the governmental system in llu‘ Lnited States added to the diffi¬ 
culties. In Mr. Stimson’s words, "there was no statutory authority under 
which the Executive could impose economic sanctions.” Congress was 
concerned primarily with tlie depn^ssion. 

A postscript must be adtled. Japan’s forays into (]hina did not end with 
Manchuria or h(T withdrawal from Shaiighai. Faced with growing opposi¬ 
tion in China after the Nationalists and the Coininunists agreed to coop¬ 
erate against her, and encouraged by the disintegration and confusion of 
European politics in the Spanish civil war, japan renewed her attacks at 
Liukuchaio in July 1937. Cliina at first appealed to the signatories of the 
Nine-I\)wer Treaty. On Sept(Tnb(T 12, she turned once more to the League 
Council under Articles 10, IJ and. because japan was no longer a League 
Member, Article 17. The (council merely rcf(*rred (China’s ai>pea] to the 
Far Eastern (Joinmittee of the Assembly. This Committee, encouraged by 
President Ko()se\('lt’s "quarantine speech” of October 5 in (Chicago, declar¬ 
ing tliat "peace-loving nations must make a concerted effort” against 
breakers of the peace, reportc'd to the Assembly that japan had broken the 
Pact of Paris and the Nine-Power Treaty. The Assembly approved the 
report as did tlie (Council. In September 1938 and May 1939 the Council 
urged all MctuIkts to apply indi\ idual sanctioiLS under Article 16, scarcely 
an effective detcTrent to aggression. 

Th(j Assembly had also recommended a conference of the signatories of 
the Nine-Power Treaty. In this way the United States might particifjate 
directly in any action against japan. Besides, it was obvious that the 
League could not apply sanctions as a collecti\’e and legally binding meas¬ 
ure. Ihe confcTcnce came to naught. It met in Brussels and was quickly 
torpedoed by Italy’s joining the Anti-Comintern Pact previously signed 
by Germany and Japan. There was no possibility of sanctions. Public 
reaction in the United States was unfavorable to the “quarantine speech,” 
The sinking of the American gunboat, Panay, did not incite public opinion 
to favor American participation in collective measures to restrain Japan. 
France and Britain were preoccupied with Hitler and Mussolini. 

The Italo-Ethiopian Dispute^^ 

The background of the Ethiopian war is briefly told. Italy had fallen 
behind in the imperialist scramble of the nineteenth century. In trying to 
make off with the scanty remains of the African pie, she was roundly de- 

League of Nations, Official Journal, 1935; L. Larry Leonard, Infernational Organi¬ 
zation (New York: McGraw-Hill, 1951), pp. 135-154; Royal Institute of International 
Affairs, International Sanctions (New York: Oxford University Press, 1938). 
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friendship and nonaggression with the African kingdom. But a y, it 
should be remembered, remained disgruntled at the Veisaillos settlcmerit. 

The immediate incident that brought matters to a head was a clash in 
December 1934 between Italian and Lthiopian military units at Wal Wal, 
a water source contested Iw Italy, although it lay over fifty miles within 
Ethiopia's somewliat indeterminate boundary. Protests were forthcoming 
from both governments, and Italy demanded compensation and apologies. 
Ethiopia then suggested arbitration under the 1928 tr('at\', a proposal that 
was first summarily rejected 1)\ Mussolini. As a result of pressure from 
France and Britain, howe\er, both desirous of a quick sc'ttli'nifMit outside 
the League, the dictator reluc tantly agreed to arbitrate the matter. 

Ethiopia, meanwhile, had notified the I-icague Sc'cretary-General of the 
gravity of the situation but did not request specific* Lc'agiu^ action. Nor did 
any other power cwcrcisc; its "fricmdly right'' of appealing the case to the 
League, although it was widedy known in dix^lomatic circk^s that Italy in¬ 
tended to seize Ethioj^ia.*' After serious i;)rocrastination by Italy in arbi¬ 
trating the disimte, Ethiopia finally called for Council action under Article 
11 despite the detcuininc'd efforts of Britain and France to have the matter 
.settled outside the Lc'agiie. A \ icious circle of indecisive action now began. 
Whenever the Council sc'caned ready to grapx^le with the? problem, Italy 
would become more ainenabk' to the entreaties of the French and British 
delegates in the corridors to settle her probkans with k]thiopia by arbitra¬ 
tion. The Council would then jiostpone action. At no time', howc'ver, did 
Italy desist from warlike preiiarations. In May, the CJouncil finally served 
notice that it would act if a settlement were not Reached by arbitration 
within three months. 

In this fashion the famous Wal Wal arbitration began. It came to naught, 
however. Indeed, Italy took advantage of the time involved to assemble 
troops and sujiplies for a drive on the African kingdom. An award was 
handed down unanimously on September 3, 1935, and exonerated both 
parties from resi)onsibility in the affair. It was obvious, however, that Italy 
had no serious intcaition to abide by the award or to reach a settlement 
with Ethiopia. On the following day .she presented the Council with a 
memorandum alleging that Ethiojiia was a barbarous and uncivilized state 
and “by her conduct . . . has openly jilaced h(*rself outside the Covenant 
of the League. ...” 

Ethiopia now requested Council action under Article 15, whereupon the 
Italian delegate left the chamber, not deigning to sit as an equal with the 


For example, see Cordell Hull, The Memoirs of Cordell Hull (New York: Mac¬ 
millan, 1948), Vol. 1, p. 418. 
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representative of a barbarous’ state. (Italy rcmaiiu'd a League member, 
lornially spi'aking, until Ikt withdrawal in D(*ceinber 1937.) A Committee 
ol iMve was next appointcnl to invc^stigate the pro\)k*in and to seek a peace- 
hi\ solution. It iueludi'd Uritain, Fvanee, Poland, Turkey and Spain. Tlie 
Soviet Union, it is interesting to note, reiused to serve on t\\is committee, 
insisting that the step was nu're proerastiuatiou when stronger mcdiciue 
was in oreler. 

Events now shitted to the Assembly, which had convened in regular 
session. Here the British Foreign Secretary lor a brief moment raised hopes 
for stern League action against big-power aggression wh(*n he announced 
that Britain stood four square b(‘hind tlK‘ Covenant and for "‘collective 
resistance to all acts of unprovoked aggression.” Unfortunately, the speech 
sei*ms to have Ireen intended largely for domestic consumption. Elections 
were impending for the British government, and a “peace poll” in Britain 
had recently disclosed wide j)iiblic sui')port for the use of sanctions to en¬ 
force the C!]ovenant. Uoi)es w(*re dimmed udien the French delegate, M. 
Laval, took an equivocal siaiid and chose rathcT to emphasize fricndshij) 
for Italy and th(‘ importance of continuing conciliation. 

The lack (jf teamwork bc^twcon Britain and France is understandable if 
regrettable*. The* two povvcTs differed on th(' steps to be taken in the face 
of German rearmament. Britain, for cwample, in an agreement of June 19i5 
endorscxl the rebuilding of the* German na\ y up to one-third of the strength 
of the British fleet. This moinc'ntoiis stei) was taken without prior agree¬ 
ment with France and without reference to the League*. As a result, France 
was more unwilling than evcT to alienate Italy. 

Yet both partic's agrec'd on the fundaiiumtal point that Germany posed a 
more immediate threat than Italy. A dc*cisi\e factor in bringing Britain 
close to the French point of view in this respect was the recxstablishment of 
a German air force in March of 1935. With her armaments at a dangerously 
low le\el, Britain’s cities and civilians sc'cmed helpk*ssly exposc'd to air 
attack. Both from the v(*ry start of the Ethiopian affair ruled out strong 
measures that might cemcmt a union lK*twc*en Hitler a’ld Mussolini. But it 
was difficult to agree even on the halfway m(*asures that were taken to 
restrain Italy. Would France support the British na \7 in the Mediter¬ 
ranean in the event of trouble owing to economic sanctions against Italy 
or the closing of the Suez Canal? Would Britain support France in strong 
measures to curb German rearmament and the remilitarizing of the Rhine¬ 
land? 

Both Britain and France even went a long way to seek the support of 
Italy in 1935 against the rising power of Germany. M. Laval conferred 
with Mussolini for this purpose as early as January 1935, before the Wal 
Wal incident assumed dangerous proportions. The price of Italian support 
was quite apparently a free hand in Ethiopia. Britain was soon also help¬ 
lessly enmeshed in schemes of appeasement. The following April the three 
powers met at Stresa to consider what measures should be taken in view 
of German rearmament. The attitude of Britain and France toward Ethi- 
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THE SANCTIONS SITUATION RECALLS A MEMORABLE RHYME 


opia on this occasion was at least equivocal. Italy was apparently per¬ 
mitted to feel that she had “a free hand against Abyssinia.”^** Effo^'ts in 
July to settle the dispute by internal reforms in Ethiopia and territorial 
adjustments on the basis of the 1906 tripartite agreement proved futile. 
Nothing less than all of Ethiopia would placate II Duce. 

Winston Churchill, The Gathering Storm (Boston: Houghton Mifflin, 1948), p. 134. 
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Now matters rapidly came to a head. The Committee of Five unsuccess¬ 
fully proposed that the League should supervise certain reforms in Ethiopia 
and that Italy’s special interest in Ethiopia’s development should be recog¬ 
nized. Ethiopia proved amenable to these suggestions while Italy rejected 
them. A Committee of Thirteen (all members of the Council save Italy) 
Nvas then appointed to draft tlie report that was required in paragraph 4 of 
Article 15. With Britain and France obviously unwilling to take military 
measures, Italy launched a full-scale attack on Ethiopia including poison 
gas and acTial bombardment. On October 5, 1935, Ethiopia invokc'd Ar¬ 
ticle 16, and, on October 7, th(' Council by adopting the rtqiort of yet 
another committee, a Committc'c of Six, found that Italy had resorted to 
war contrary to Article? 12. I’his step brought into play the economic sanc¬ 
tions of Article 16. The Assembly was conseciuently invited to assist in 
arranging tlic applic*ation of (‘conoinic nu^asures against Italy. 

For the first time in its history the League had named an aggressor and 
gone so far as to recommend collective sanctions against a great power. 
The resulting measures were taken on tlic iiiitiatix e of each Member, how¬ 
ever, for, as we liavc* alrc^ady noted, Artick' 16 had b(?en intc'rpreted as long 
ago as 1921 to mean that each Member, rather than the Council or the 
Assembly, was to decide the fact of aggression individually. This techni¬ 
cality made no apprc'ciable difference' in tlu' rt'sults that followed. The 
Assembly at onc(' established a C'oordination Caunmittee to ‘'facilitate the 
coordination” of measures taken by indi\idual Lt'ague Members. This 
comrnitte'e, assisti'd by numerous technical subcommittees, recommc'iuled 
an arms embargo, an ('inbargo on financial help to Italy, an import embargo 
and a ban on the sale of certain raw materials to Italy. Equally important 
were measures of mutual support undertaken to lessen the economic plight 
of League Members applying sanctions. 

In the astonishingly short iiCTiod of a little o\er a week, all Members 
approved these' steps with the exception of Albania, Austria and Hungary. 
These states were too close to Italy to fc'C'l it prudent to concur in the find¬ 
ings of aggression. Switzerland asked to be exeused from applying sanc¬ 
tions on the basis of her traditional policy of neutrality. 

The half-hearted attitude of Britain and France became evidc?nt when 
news of the nefarious Hoare-Laval deal It'akc'd to the iiress in December 
1935. Although Italy had benn declared an aggressor by the League and 
in spite of the atrocities of Iut Ethiopian campaign, Italy was apparently 
to receive two-thirds of Ethioi^ia and to exercise effective control over the 
remaining portion. This was too much for British public opinion. The 
‘Outburst that followed had to l>e appeasc'd by the removal of Sir Samued 
Hoare from the* cabinet in favor of Sir Anthony Edc'n as Foreign Minister. 
While the incident furnished a cedebrated exception to the British tradition 
of cabinet solidarity, it did not lead to effective sanctions against Italy. 
Though severely hurt by the embargoes, Italy completed the rape of 
Ethiopia by May 1936. In July the Assembly accepted the fait accompli by 
ending the measures taken under Article 16. 
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the Unitt'd SUiitM. for oxamplc. was of crucial iinportaiuv. Ilcr trade with 
Italy, particularly hi oil, increased considerably alter the outbreak of the 
Ethiopian affair. These events inlhicnccd the attitude of European powers. 
Thc' enforeeineut of an oil embargo would lia\’e restcxl cliiefly on the British 
navy. Might not a clash with tlu' United State's na\'v ensue? Free'dom of 
the seas had ht'en a bone of eontt'iition b('twt*en Uncle Sam and Jolin Bull 
before. Would not American companies capture valuable' markets from 
European competitors if shipment e)f Eureipean oil we're halted? When in 
Oclohe'r 1935 the' United State's ])reihibite'd the export of arms to eithc'r 
belligere'iit under the^ pro\ isioiis of rcxrntly e'liac te'el ne'iitrality legislation, 
Ethiopia, the victim, was injiire'd as much as Italy, the aggresseir. Neutral¬ 
ity and collective securit} ^\ere mutually exclusive. 

Germany, also a major peiwc'r and now outside the League, was con¬ 
stantly a menacing cloud on the horizon. Her actions were shrewdly timed 
to exploit the confusion created by Italy. The absurdity of the situation 
becomes apparent vlieii it is recalled that Britain and France were apply¬ 
ing economic sanctions against Italy under the a('gis of the League while 
at the same time wooing Italy as a guarantor of the Franco-Gc'rman border 
under thc Locarno .s^^stem, Although the So\'iet Union had joinc'd the 
League, cffecti\'e collaboration with a Communist dictatorship scarcely 
seemed the lesser of two e\’ils to Britain and France. 


Clearly there was no “concert of powers” within tlie Lc^ague. This fact 
was clearly understood by the smaller j^owers, som(' of which sought to 
escape any eiitauglcinent. Belgium sought permission from Frances and 
Britain to withdraw from her Locarno obligations into thc shell of neu¬ 
trality. Switzerland and thc Scandinavian states behaved similarly by for¬ 
mally repudiating the automatic application of any League sanctions. 

Sanctions against Italy failed for other n'asons. For one thing, they were 
not maintained long enough. When they began to pinch, they were lifted. 
The whole procedure, moreover, was fraught with the gravest technical 
difficulties and raised problems for governments sensitive to imblic opinion. 
Clearly the League Memlu'rs were reluctant to continue* measures that hurt 
them as well as Italy. MoreoveT, the Coordination Committee was faced 
with a herculc'an task of synchronizing the aetioi* of fifty different nations 
presenting fifty different combinations of constitutional, political and eco¬ 
nomic difficulties. Elaborate steps had to be take^n to prevent the loss of 
trade from hurting any one state or group of states. With Italy in control 
of Ethiopia, moreover, no useful purpose seemed to be served by continu¬ 
ing sanctions. A collapse of the Fascist government, in the view of some 
states, might lead to the creation of a government that was worse. 
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The Spanish Civil War''* 

In Spiiin cl civil wiir broke out iu July 1936 between the Rightist forces of 
Ci(‘iu*rul hraneo and the republican government in Madrid. Spain simply 
did not have the stabLliziug inlluence of a prosperous middle class. As a 
coiisi'quciice, tlie struggle' was largely between the impoverished masses 
and a powertnlly armed coalition of army, landholders and the church. 
The character oi tin* strile (piickly changi'd in tact, if not in law, from a 
“civil" war to a world struggle on a reduced scale. Both Italy and Germany 
at once saw a golden opportunity to wi'aken iurtiier the position of the 
democracic‘s. War jnaterial and soldiers, oHicially called “v()lnnt(‘('rs,” were 
poured into Spain to lic'lp Franco. 3'he Soviet Union, in turn, could brook 
no increase in German and Italian strengtli and responded by sending 
quantities of supplies and many technical advisiTS to assist the republi¬ 
cans. 

For Britain and France tin' altiTiuitivi's of i^olicy were dreary indeed. 
Betwi'cn the Scylla of the Homc'-Berlin Axis and the (duirybdis of Soviet 
communism, they hopelnlly sought to stc*er a course ol “noniiitcr\’ention.’ 
'Fhe idea was attractive, but intrinsically worthless when tlu' totalitarians 
did not play according to the* same rules. Dojnestic factors again inlluenced 
the foreign policies of the western powers. A swi'eping victory for ('ither 
side would serve to divide rather than to vmite public oinnion. Owing to 
an uneasy balance* between Leon Blum's Popular Front governnK*nt and 
the parties of the Right, domestic ixditics in ITancc' w'en* i^articularly sensi¬ 
tive to the struggle. Blum’s government could be exi)c*cted to fall if it 
aided Madrid. In Britain, the Conservative government seems to have felt 
that a P’ascist Spain was XMcferable to, or no worse than, a Cxnnmunist 
Spain. 

Faced with these difficulties, France and Britain sought to limit the 
sjiread of the conflagration by a xerogram of “noninU*rvention” outsidi* the 
League system. Twenty-seven Eurox)(*an states agreed to this iirogram and 
organized a Nonintervention Committee meeting in London. Its object 
was to x^rt*vent the sxnead of the conflagration by coordinating measures to 
prevent the shixnnc'nt of war materials to either side. While tliese obliga¬ 
tions w(*rc scrupulously carried out by France and Britain, they w^ere sv\s- 
tematically violated by Gi'rmany, Italy and, to a lesser I'xtent, Portugal. 
Intentionally or unintentionally, obstacles were thus x^laced in the way of 
the Madrid government by all concerned. In the United States "noninter¬ 
vention” had its counterpart in a policy of lu^utrality which was extended 
well beyond the requirements of international law\ In January 1937 the 
United States, in view oft the "state of civil strife,” imx^osed its own arms 
embargo. Madrid felt that it had nowhere to turn save Moscow, w4iich 
was unable to match the contributions of the Axis. 

Naturally, the Spanish rex)ublicans protested against the policy of nonin¬ 
tervention. Appeals to Britain and France were unsuccessful, and Madrid 

N. J. Padelford, International Law and Diplomacy in the Spanish Civil Strife (New 
York: Macmillan, 1939). 
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went into exile. 

It can be argued tliat the League did all that could be done under exist¬ 
ing rules in taking the attitude that the Sininish war was a domestic matter 
over which it laid no jurisdiction. The Mi'mbers'of the League, however, 
seemed undul.v anxious to take the legal refuge offt'red when Germany and 
Italy maintained the fiction but not th<' practice of civil war and noninter¬ 
vention. So far as the policies of Britain, France and the’ United States are 
concerned, it should be remembered that existing international law would 
have permitted aid to the republicans and the insurgents but not to the 
insurgents alone. Madrid could have* been supported had these powers 
desired to adopt such a polic\'. W'ith respect to the League, it is only fair 
to say that the preconditions of its functions had vanished long before. The 
concert of great powers was broken. Indeed, it had not rt'ally been estab¬ 
lished since World War I. 


The Expulsion of the Soviet Union 

In March 1938 German troops moved into Austria after Britain failed to 
induce Italy to join in taking steps to oppose Hitler. In an earlier crisis of 
1934 7/ Duce had behaved differently. But no one at tins stage thought it 
worth-while to appeal to the League which many years earlier had been an 
important means of rescuing Austria financially. Italy now cast her lot 
irrevocably with Germany and Japan by joining the Anti-Gomintern Pact. 

The general attitude toward Geneva was doubtless expressed by Lord 
Halifax in justifying British recognition of the Italian concpiest of Ethiopia 
in return for the withdrawal of Italian “volunteers” from Spain. Britain, 
the Foreign Secretary told the Assembly, did not feel that the previous 
action of the League against Italy impaired Britain’s freedom of action. 
When “two ideals are in conflict — on the one hand the ideal of devotion, 
unflinching but unpractical, to some high purpose; on the other, the ideal 
of a practical victory for peace — I cannot doubt that the stronger claim is 
that of peace.” 

Similarly the Li'ague was not involved in the abandonment of Czecho¬ 
slovakia in September 1938. Chamberlain, in meetings with Hitler at 
Berchtesgaden and with Hitler, Daladier and Mus.solini at Munich, sought 
“peace in our time” by appeasing Hitler. The fate of Czechoslovakia was 
decided by the big powers acting outside the League. Czechoslovakia had 
almost no control of her destiny. The abandonment of the Le.ague was 

20 League oF Nations, Official Journal, May~June 1938, p. 335. 
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hirthpi underscored when the Soviet Union proposed a conference with 
liritain, France and the United States to plan “collective action” outside 
(knieva to check aggression. Britain was sympathetic but refused to give 
prior guarantees to save C^zechoslovakia since her “vital interests” were not 
iii\olved. Franci* would not act without Britain and the United States. 
'I'he United Statt's a\'oid('d Eiirope like the plague. All three distrusted 
the Soviet Union. Within six montlis Germany had taken those parts of 
Czechoslovakia not handed her at Munich. Within a year German troops 
crossed the Polish frontier, and France and Britain were at war with 
Germany. No one sought to place the invasion of Poland before the 
League. 

These er'cnts were ominous for future relations between the Soviet Union 
and the Western powtTS. The latter, it appeared, were not ready to guar¬ 
antee Germany’s eastern frontier. Indeed, they had been willing to see the 
industry of Czechoslovakia added to German might without consulting the 
Soviet Union. On August 23, 1939, eight days prior to the German inva¬ 
sion of Poland, the famous Soviet-CJerman nonaggression pact was signed 
in Moscow. The work of a belated Anglo-French mission to Moscow went 
for naught. The Western powers were to receive no hedp from the east 
until Hitler invaded Russia. 

It was ironic, furtheruiorci, that tlu^ Leagiu.*’s last gasp was the expulsion 
of the Soviet Union when nothing had been done to .stop Hitler, Mussolini 
or Franco. On November 30, 1939, So\'iet troops began the invasion of 
Finland. The latter promptly appealed to the* Lc’ague. On December 14, 
the Ckmncil, following debate in the Assembly, found that, in attacking 
Finland, the U.S.S.R. had placed herself outside the League. 

Conclusions 

The League’s failure to settle disputes in its closing years is due to many 
causes. The great depression did much to embitter international relations. 
National governments sought salvation in economic policies that were nar¬ 
rowly nationalistic. The failure of the World Economic Conference at 
London in 1933 was a signal that international economic cooperation had 
been consigned to the junk heaii. National go\ernments were cjuick to 
blame the woes of their citizens on the design of foreigners. Bitterness and 
xenophobia were eroding the foundations of cooperation. 

A similar failure in the disarmament field was another blow to the peace¬ 
ful settlement of international disputes. The builders of the Leagiu; system 
recognized that nations could be expected to reconcile their diflFerences 
without force of arms only if national armaments were greatly reduced. A 
reduction in armaments, it was further recognized, was possible only in 
the event of a dependable collective security system. This, as we have 
seen, was not forthcoming. The Disarmament Conference of 1932-33 was 
a failure before it had begun. It was soon followed by intensive rearma¬ 
ment by the dictators and belatedly by the democracies. 
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cessfnl in solving disputes. A general air o( optiinisni pre\ailed. The 
League, furthermore, was not called upon to Jiaiidle hig-power qiiairels. 
Until the dictators were strong enough to elialleiig(' hrench leadership in 
Europe, the Geneva system worked. In Asia, with American power ncm- 
existent, Russia was an ineffective counterpoise to Japan. Perhaps that is 
why the latter was the first major power to chalk'uge the League. Soon 
the preponderance of pow(‘r shifU'd away from France and Britain to 
those states that wished to alter the shaiie of things established by the 
peace treaties. Thus the destin\' of the League was closely linked with the 
prestige of France and Britain. As this declined and the Ihiited States 
remained aloof, the Co\ enaiit had inadequate authoritj^ to k('('p the' peace. 

Yet even in 1935 and 1930 Britain and France were stronger tliau Ger- 
many and Italy. Why were they reluctant to marshal th(‘ir stnajgth Ix'liind 
the Covenant? One reason advanced was tlie failure' of the Unite'd States 
to join the collective security system. Another was quite ob\'iousl)^ the 
mutual distrust between the? Soxiet Union and tlu* (kanocracies. Still other 
reasons were the pri'xalence of understandably tenacious anti>war senti¬ 
ments, economic difficulties and the yet undeveloped state of the concept 
and habit of colk'ctive security. 
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United Nations as Guardian of Peace 


“It is not SC) difftcull to keep unity in time ol w ai siiic-.- there is a 
joint aim to defeat the eonwion enemy, which is clear to f\t-nonc. 
The dilhciili task will come after the war wJieii fliM-r.sf iiitfifsls tend 
to divklo the Allies. It is our duty to see tliat our ic‘latio!is in peace¬ 
time are as strong as they have been in war." 

— Marshal Stalin, Yalta, 1945^ 


The kingpin of the United Nations peace structure was expected to he the 
continued unity of tlie big powers of the wartime alliance'. For this reason, 
even more than in the case of the League, world ix'aci* would dt*pend on 
the foreign policies of the major powers. Big-power unitj\ howc'ver, was 
already dissolv ing as early as the formal coming into being of the United 
Nations on October 24, 1945,- 

Significant changes that weakened the cement of the United Nations 
wartime alliance had come over the world scene*. Deep-rooted hostility 
between the Communist and non-Communist nations was intensified as 
the common dang(*r of German and Japanese aggression was removed. 
Some disputes focused on the struggle between Moscow-dominated commu¬ 
nism and the nations of the "free world.'" Others involved the clash of rising 
nationalist forces in many jilaces and resulted in t(*nsions bi*tween the old 
colonial areas and their former masters. Britain and France had fallen 
from the ranks of the great x>owers. Tlie United States and the U.S.S.R. 
stood head and shoulders above any other jiowers and became the focal 
points of rival coalitions. 

Yet the United Nations in its first nine years grappled more or less suc¬ 
cessfully with about sixteen clearly defined political disputes. Although the 
Security Council was originally expected to be the principal forum for these 
rpiestions, the most significant organizational development has been the 
increasing role of the General Assembly. A few problems required contri¬ 
butions of the Court, the Trusteeship Council and the specialized agencies. 

^ J. F. Byrnes, Speaking Frankly (New York: Harper, 1947), p. 44. 

2 Ibid., Chap. 3. 
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Uoughly half a dozen other questions affected international peace without 
bocoiniug speeiiic political “disputes” between two or more states. These, 
generally, fell to the lot of the General Assembly and included such matters 
as the disposition of the Italian colonics and the observance of peace 
tn*aties in Eastern Europe. Until military sanctions were applied in the 
Korean affair, no major hostilities took place. At least half a dozen prob¬ 
lems were less dangerous following United Nations consideration than 
before. In other eases, while no substantial change resulted from the events 
at UN Headtjuarters, it is fair to say that no deterioration resulted from 
Ibiiled Nations action. In short, the organization, tlirough the conciliation 
and mediation proec^dures of the Security C^ouncil and the General Assem- 
bl\, in most inslanet‘s brought some moderating inffnence to bear and may 
('\en have localized conflicts. Yet the debates in the United Nations were 
often more acrimonious tha.' those of the League. The Soviet Union and its 
satellites developed name-calling into a major instrument of policy, but the 
fact that some Meinliers were less involved than others helped to bring a 
measure of third-party judgment to bear. 

As ill the League, the early disputes brought to the organization were 
generally part of the legacy of war which brought violent changes in the 
worUrs balance of jpower. In several early cases, for example, disputes 
arose as a result of the declining influence of the Western European states 
in the Middle East and Southeast Asia. More than in the case of the League 
("ouncil, however, the Security Council was besieged with cases before its 
practices had become stabilized in accepted rules of procedure. Early dis¬ 
putes in the (Council were characterized, therefore, by procedural wrangles 
which had siguilicant political implications. 

The Iranian Complaint Against the Soviet Union 

History relocated itself when as in the League’s debut Persia, now Iran, 
was iuNolved in the first case before the United Nations. In a note of 
January 19, 1946, to the Acting Secretary-General of the United Nations, 
the Iranian government complained that Soviet troops were interfering in 
Iran’s internal affairs and threatening her territorial integrity. The So\'iet 
Union was further charged with attempting to obtain oil concessions by 
coercion and with fomenting an independence movement in Azerbaijan. 
Iran requested that the matter be laid before the Security Council and in 
March designated it as a dispute. 

The Soviet Union contended in turn that, since bilateral negotiations with 
Iran had been successful in agreeing on a withdrawal date for the follow¬ 
ing March, there was no di.spiitc likely in fact to endanger peace. Conse¬ 
quently there was no basis for Security Council intervention. The Soviet 
Union appeared to regard the Iranian action as inspired by the United 

3 For full details of all cases, see the Official Records of the Security Council and the 
General Assembly, the Case Summaries in Internatioml Organization, the United Na¬ 
tions Bulletin, and the Yearbook of the United Nations, 
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States and Britain and retaliated a few da>'S hitet by bringing to the Conn- 
oil’s attention the presence of British troops in Greece. 

The case oceasioned no surprise among the Big Three. Tiocjis had been 
stationed in Iran thiring the war to protect a supply route U) Soviet troops 
on the Eastern front. In 194S at Tehi-ran the Chiefs of State of the Big 
TJtree agreed to withdraw foreign troops soon alter the war and to assure 
Iranian political independence. Negotiations in the Canincil of foreign 
Ministers at Moscow in Dcceinher, 1945, Iwwevei'. came to an impasse 
over the continued presence of Soviet troops. American forces had already 
been ordered to withdraw.'^' 

While the Councirs discussions were formally limited to procedural as¬ 
pects of the case, principally whether to include the Iranian complaint on 
its agenda, there wttc substantive implications throughout. When, for 
exami^le, Mr. Gromyko took the first Soviet “walkout” by withdrawing from 
the Council Chamber w'hen his resolution to postpone discussion until 
April 10 failed to carry, the Council continued its work and resoh'ed that 
both parties should report on May 6 “whether all Soviet troops” had been 
withdrawn from “the whole of Iran.” Tlu‘ Security Council also refused 
Iran's request to withdraw its complaint despite a legal opinion of Secre¬ 
tary-General Trygve Lie. Sox'iet troops were withdrawal during May. The 
Council, howTwer, continues its w^atch ov(t the case w^hich remains at the 
head of the list of matters of which the Council is “seized.” 

The case was significant in suggesting the powci’ of mere discussion in 
the Security Council. Despite the Soviet “walkout” and despite the abscaice 
of any substantive finding such as a situation or dispute likely to impair 
peaceful relations, foreign troops left northern Iran. 


The Greek Case^ 

In this same period the United Nations was brought face to face with the 
turmoil in Greece that followed the war and resulted very largely from 
the struggle among the great powers for control of the Eastern Mediter¬ 
ranean. This was the lirst case to show conclusively the weaknesses of the 
Security Council. As a result the United States sought to strengthen the 
General Assembly’s procedures for handling international conflicts. 

First on January 21, 1946, two days after the Iranian complaint, the 
U.S.S.R. charged that the “presence of British troops in Greece after the 
termination of the war meant interference in the internal affairs of Greece 
and caused extraordinary tensions fraught with grave consequences both 
for the Greek people and the maintenance of peace and security.” Again 
wartime arrangements figured heavily.^ In October 1944 the United King- 


4 Byrnes, however, states that in December he did not want the Iranian matter to 
come before the General Assembly about to open in January. See op. cit., p. 120. 

5 See Byrnes, op. cit., pp. 118-121 and 303-304. 

® The United Nations and the Prohlem of Greece, Department of State Publication 
2909, Near Eastern Series 9 (Washington: Government Printing Office, 1947). 

X Security Council Journal, No. 2, p. 14. 

® J. C. Campbell, The United States in World Affairs, 1945-47 (New York: Council 
on Foreign Relations, 1947), p. 59. 
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(loin and the Soviet Union had agreed that for military purposes in the 
war Greece should be part of a British sphere of influence while Bulgaria, 
Hungary and Rumania were to be in the Soviet sphere. Both powers were 
to share control over Yugoslavia.*^ The United States, opposed to spheres 
of influence as a means of organi/.ing the postwar world, concurred in these 
measures as wartime arrangements on a trial basis for three months. After 
the war Greece was torn by civil strife betwecMi conservative elements and 
the National Liberation Front (EAM), largely Commimist-dominated. 
Soviet policy sought the rianoval of British troops which were aiding anti- 
Coininunist elenuTits. 

Although Be\in for Britain and Gromyko for the U.S.S.R. argued the 
merits of the case at length, the first j>hase was brief and inconclusive. 
Several members indicated that the presence of British troops in Greece 
was not a threat to the peace and the Greek delegate pointed out that they 
were on hand by invitation of his government. The matter was temporarily 
closed on the suggestion of Stettinius of the United States that the President 
of tlie Council simply issue a statement taking note of what had happened 
and declaring the incident closed. 

The second phas(^ equally inconclusi\ e, began on August 24, 1946, when 
the Ukrainian Republic charged that Grec'k troops, encouraged by the 
government, were proxoking incidents on the Albanian frontier. The pres¬ 
ence of British troops was declared to be the principal factor in the trouble. 
It was e\ ident that the Greek elections scheduled for September 1946 were 
an elenuTit in th(‘ timing of this accusation. Several rt'solutions now failed. 
Hie SoN’ict Union, which was to cast six vetoes in the case, blocked the 
establishment of a United States-proposed committee of investigation. 
MattiTS w(Te allow(Kl to ride, and the Council simply passed on to its next 
ittTii of business. 

The third and most signilicant phase of the case opened on December 3, 
1946, whcji the Grech government its(4f complained to the C^ouncil under 
Articles 34 and 35 that guerrilla warfare was being waged by Albania, 
Bulgaria and Yugoslavia.Greece and Yugoslavia were invited to the 
Ckiuncil table without difficulty. Albania and Bulgaria were not Members 
of the UN, however, and Article 32 provides for the participation of non¬ 
members only if parties to a dispute. The Council contrived, by a resolution 
that did not pass on the? nature of the case, to invite the two states to present 
their views. Imiirovisation of this sort is often necessary. Although the 
debate now descended to levels of vituperation novel in diplomacy, the 
Council was able by unanimous vote to establish its first commission of 
inquiry to conduct an ()n-the-si)ot investigation. It was composed of repre¬ 
sentatives of all the Council Members who were assisted by a staflF of 


® Hull, The Memoirs of CordeJl Hull (New York: Macmillan, 1948), Vol. 2, pp. 
1451-1461. Mr. Hull tells us that he was not in fa\or of “the balance of power or 
spheres of influence as a n>eans of keeping the peace.” The President made this deci¬ 
sion without informing tlie State Dei^artment. 

JO UN Doc. S/203, and Official Records of the Security Council, 1st year, 2nd Series, 
Supplement #10, Annex 16. 
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. I. -j I j from the Sccretarhit When the 

twenty-seven individuals dra\^n iw . . 

Committee of Inquiry was ready to withdraw in oidei to piepaic is repor , 
the Council provided that a Subsidiary Group should remain on t e scene 
to report any border violations. 

Events outside tlie UN now bore on the Councirs work. On March 12, 
1947, tlie Truman Doctrine was announced by the United States. Faced 
with the continuing deterioration of the British position in Greece and the 
Near East, the President announced to Congress that “it must be the policy 
of the United States to support free peoples who lac resisting attempted 
subjugation by armed minorities or by outside pressure.” Congress re¬ 
sponded by authorizing the necessary funds for military and economic aid 
to Greece and Turkey. 

What was the relation of this unilateral action to the United Nations? 


In Washington, Senator VandenbtTg sought to fuse “containment” with the 
American policy of supporting the United Nations. Congress resolved that 
the aid should cease whenever the Security Council or the General Assembly 
should by majority vote find tliat it was “unnecessary or undesirable.” On 
March 28, Ambassador Austin for the United States announced in the 
Security Council that the policy “was giving momentum to the United 
Nations.” Gromyko of the U.S.S.R. and Lange of Poland, on the other hand, 
insisted that the doctrine was undermining the organization. .Meanwhile the 
United States, in .spite of an important FAO fact-finding mission that had 
already surveyed Greece, did not attempt to utilize the specialized agencies 
in the rehabilitation of that unhappy country. 

Further Security Council action was hamstrung by big-power disagree¬ 
ment. On May 27, 1947, tlie Commission made a report to the Security 
Council in which eight of its members found that Yugoslavia, Albania and 
Bulgaria were responsible for the border warfare. The Soviet and Polish 
representatives, however, found Greek “monarcho-fascists” wholly respon¬ 
sible. France, still groping for a middle way, refrained from expressing an 
opinion on the matter of responsibihty. Soviet vetoes now showered upon 
the Council. Resolutions introduced by the United States incorporating the 
Commission’s findings, establishing a good offices committee and calling for 
action under Chapter VII were blocked. The United States seemed eager 
to force more Soviet vetoes for the record. Thus the proposal for action 
under Chapter VII seemed to have been designed to draw a veto since it 
closely followed an Australian proposal that had already been vetoed. In 
one instance the so-called “double veto” was cast.^‘ Faced with stalemate, 
the Council finally adopted by procedural vote a United States proposal to 
drop the case from its agenda. The way was now clear to lay the problem 
before the Second Assembly. 

From that time until 1951 the General Assembly continued its efforts to 
settle the problems of Greece. It permitted Bulgaria and Albania to appear 


For an explanation see pp. 149-150. 
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betoxe \ls ¥\ts\ Committee. It passed a series ot resolutions tliat pretty 
iuTt»e\y ioWowed t\\c pattern oi one introduced by tbe United States in 
1947.*“ This called for a peaceful settlement of the problem, the conclu¬ 
sion of frontier agix'emcnt.s, the resumption of diplomatic relations and the 
cessation of assistance to guerrillas. Most important, the Second Assembly 
established the United Nations Special Commission on the Balkans 
(UNSCOB) to assist in carrying out these recommendations. This succes¬ 
sor to tlu! Security Council investigation commission was composed of 
eleven members, including the five big powers and Poland. The latter and 
the U.S.S.B., however, refused to serve. UNSCOB was .soon hampered in 
other ways. Ihilike its predecessor, it was forced to confine its activities to 
Greece' since the boundaries of Albania and Yugoslavia were closed. The 
“iron curtain” had been rung down at Greece’s northern frontier. 

The Third Assembly a year later upheld the UNSCOB conclusion that 
continued support of guerrilla activity by Albania, Yugoslavia and Bulgaria 
constituted “a threat to the political independence and territorial integrity 
of Greece and to peace in the Balkans.” The Commission was continued 
by the Third, Fourth and Fifth Assemblies with slight modifications, includ¬ 
ing resolutions on the repatriation of kidnaped Greek children and soldiers. 
All these decisions recei\cd thumping majority support with the U.S.S.R. 
and her satellites, usuall)' in a minority of six until reduced to five by the 
defection of Yugoslavia. The Arab states, however, were prone to abstain. 

By 1950 matters had impro\ ed — very largely owing to the heresy of 
Tito in deserting the C.ominform. Yugo.slavia reestablished diplomatic re¬ 
lations with Greece and guerrilla activities diminished rapidly. Yet there 
were other contril)uting factors. The Truman Doctrine had clearly done 
much to save Greece from the Communist camp by timely military and 
economic aid. Patently the work of the organization itst'lf was significant 
in restraining Greece’s northern neighbors. It was, for example, immensely 
useful to Greece, a small jiower, to have a multilateral rather than a uni¬ 
lateral Commission, whether from the Security Council or the General As¬ 
sembly, actually reporting on the scene.*** In flouting the UNSCOB, more¬ 
over, the Soviet Union placed herself and her satellites squarely in the path 
of majority sentiment at the United Nations. Finally, this issue was the 
first major qu<-'.stion that led the United States to promote an accelerated 
development of the political role of the General Assembly. 

The Syria-Lebanon Case 

In a letter to the Secretary-General on February 4, 1946, Syria and 
Lebanon alleged that the presence of British and French troops was an 
infringement of their sovereignty and that the terms of withdrawal were 
inconsistent with the Charter. This case, its has already been noted, mired 
the Council in procedural confusion. The Council succeeded, however, in 

12 UN Doc. A/C.1/9/. 

12 See the UNSCOB Report to the Assembly, UN Doc. A/1857. 
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inviting Syria and Lebanon to participate with the understanding that this 
action did not constitute a decision by the Council that a disj)ute did in fact 
exist. Indeed, the attitude of the British and French representatives at the 
Council table suggested that there was no dispute of any consequence. 
Both powers expressed a readiness to withdraw their troojis. Both volun¬ 
teered to abstain from voting whether or not the Council considered the 
matter a dispute. In .spite of a general reaction that, in comparison to other 
Council debates, these replies were reasonable, the So\’iet Union vetoed 
a United States resolution which would have had the Council merely ex¬ 
press confidence in the a\'owed intentions of withdrawal. The Soviets 
wished a stronger resolution demanding iminediatt? withdrawal. Conse¬ 
quently the Security Council could agree on nothing. Britain and France 
acted nevertheless in the spirit of the defeated majority resolution and 
later reported that the troop withdrawals \\ < re completed. 

Again wartime arrangements had It'd to postwar difficulties. Again the 
Soviet Union sought the removal of Western European troops from strate¬ 
gic areas outside their home tt'rritories. Here also was a golden chance for 
the Soviet Union to play upon the nationalist aspirations of countries in 
the Middle East. The case was uniqut; in that the So\’it?t veto had no 
tangible effect on the outcome. 

The Indonesian Case 

Affairs in Indonesia gave rise to one of the most important cases to come 
before the Security Council. Two days after the Japanese surrender in the 
Pacific in August 1945, a Declaration of Independence was issued by vari¬ 
ous Indonesian nationalist leaders, some of whom had collaborated with 
the Japanese. A constitution modeled on that of the United States was 
soon drafted for the Republic of Indonesia. These events were influenced 
heavily by the sudden ending of the Pacific war. The first Allied troops 
under British command, for example, did not arrive to receive the surren¬ 
der of the Japanese until September 1945. By then the government of the 
new Republic had been established. Negotiations with the Netherlands in 
the remainder of 1945 were fruitless since both parties insisted on estab¬ 
lishing complete control. 

The Security Council became involved when, in January 1946, the 
Ukrainian Republic complained that the British were using Japanese troops 
to resist the independence movement in Indonesia. The Ukrainian dele¬ 
gate demanded the appointment of a commission to investigate the trouble 
and to “establish peace in Indonesia,” a proposal supported only by the 
Soviet Union. The matter was then dropped without further action. 

The Netherlands, meanwhile, had found it difficult to reassert authority 
over the East Indies. In March 1947 the Linggadjati Agreement was signed 
in which the Netherlands recognized the de facto authority of the Repub- 

J. Foster Collins, “The United Nations and Indonesia,” International Conciliation 
No. 459 (March 19^); Charles Wolf, Jr.. The Indonesian Story (New York: John 
Day, 1948). 
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lie over Java, Madura and Sumatra. Both parties agreed further to co¬ 
operate in the establishment of a federal state for all of Indonesia to be 
linked under the Netherlands Crown in a Netherlands-Indonesian union. 
This proposal was consistent with an earlier wartime declaration of the 
Crown promising commonwealtli status for Indonesia. Efforts to imple¬ 
ment the agreement were unsuccessful, however, and in July 1947 Nether¬ 
lands troops began military operations in what was officially described as 
“police measures of a strictly limited character.” 

Where the fault lay luicd not concern us. Suffice to say the Dutch still 
felt, in spite of the Linggadjati Agreement, that sovereignty rested with the 
Netherlands pending a final political settlement. The Indonesians, in turn, 
were ready to fight for their newly won independence. Neither side trusted 
the otlier. India and Australia were now alarmed at the outbreak of hos¬ 
tilities. The former apiiealed to the Council under Articles 34 and 35 but 
withdrew in favor of the stronger Australian application which insisted 
that the hostilities constituted a “breach of the peace” under Article 39. 
Tht^ Council was faced with its first case under Cffuipter VII of the Charter. 

India and the Netherlands and sid)sequently the Philippines were invited 
to the Council table as interested parties. The Indonesian Republic, how- 
e\er, was invited only after considerable discussion on several technical 
problems, (a)uld the Republic be invited to the Council table as a state 
under the rules of international law? The Council invited representatives 
of the Reimblic to its table without deciding the question. Was the whole 
affair a matter of “domestic jurisdiction” and therefore beyond the Coun¬ 
cil’s comiK'tencc as claimed by the Netherlands? The other colonial powers 
on the (Council, England, France and Belgium, thought it W'as. The United 
States, with one eye on its European friends and the other on Asia, reserved 
its position on these technical matters but offered its “good offices” to end 
the fighting. Could the Council take “pro\ isional measures” under Article 
40 to stop hostilities without formally deciding that there was a breach of 
the peace or act of aggression under Article 39? Such a decision could 
hardly be voted with the colonial powers on the Council generally support¬ 
ing the Netherlands and the Soviet Union encouraging Indonesian inde¬ 
pendence. 

In this situation the Council displayed a healthy flexibility. Procedural 
X^oiuts were not allowed to obstruct its general mandate under the Charter 
to maintain peace and security. Indonesia, for example, was simply invited 
to participate by procedural vote. In due course nearly all the states of 
Southeast Asia were asked to take part in the discussions. Similarly an Aus¬ 
tralian resolution was softened by a United States amendment so that all 
references to the Cdiarter were deleted. The Council on August 1 simply 
called for the immediate cessation of hostilities and the settlement of the 
problem by arbitration or other peaceful means. A Polish amendment pro¬ 
vided that the Council should be kept informed. Although the three colonial 
powers abstained, tlie Australian cease-fire resolution was then passed — 
one day after the problem had come to the Council. Shades of Aristide 
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Briandl The Council had chosen to make its own interpretation of the 
Charter rather than to refer the legal i^roblems to the Court, a Belgian 
suggestion supported only by the United States, trance and the United 
Kingdom. 

With hostilities continuing in spite of the cease-fire order, France vetoed 
a Soviet proposal for the appointment of a commission composed of the 
entire Council membership to supervise the cease-fire. This was not the 
first time the U.S.S.K. was to be e.xcluded from UN commissions operating 
in Indonesia, and elsewhere. Instead the Council eslablislu'd a consular 
commission, consisting of those members of the Council who liad career 
consuls at Batavia, to report on the progress of the cease-fire order. The 
Council also established a Committee of Good Offices to promote a j)olit- 
ical settlement with each part)’ selecting one member and these two select¬ 
ing the third. Australia, Belgium and the United States were the members 
of this committee, with Dr. Frank Graham, a university president and an 
experienced labor conciliator, as the American representative. The colonial 
powers abstained from voting on the cease-fire decisions and the Soviet 
Union did likewise when the Consular Commission and the Good Offices 
Committee were established. 

Meanwhile, the Consular Commission had to cover a vast area in Java to 
report on the cease-fire. It was handicaiiped by the lack of a trained staff 
ready to take the field. Consequently, a small group had to be hurriedly 
recruited from tlie consular staffs and military services of the members’ 
governments. Its reports, however, led to a further ceastvfire order from 
the Council on November I, 1947. 

During the fighting the Committee of Good Offices was hard at work in 
Java. Its efforts were rewarded when a truce agreement was finally signed 
on January 17, 1948, aboard an American naval vessel, the U.S.S. Renville. 
This vessel had been finally chosen as a means of furnishing a neutral site 
acceptable to both parties. The Renville agrceincmt was subsequently ap¬ 
proved by the Council. 

The truce broke down, however, during the negotiation of the jiolitical 
principles of the agreement. In December 1948 the Netherlands opened a 
new offensive against the Republic. A sharp division between the Aus¬ 
tralian and Belgian members of the Committee of Good Offices had not 
helped matters. The burden now rested very largely upon a nev/ Ameri¬ 
can representative. Merle Cochran, a veteran foreign service officer, sup¬ 
ported by a fresh staff’. 

The Council then met in emergency session but could agree on only a 
weak resolution calling for the cessation of hostilities and the release of 
captured Indonesian leaders. When hostilities continued, the Council on 
January 28, 1949, adopted a broad re.solution sponsored by Cuba, China, 
Norway and the United States. Besides calling for a cease-fire, the release 
of Indonesian leaders, and the renewal of political negotiations, the Com¬ 
mittee of Good Offices was reestablished as the United Nations Commission 

i®UN Doc. S/649. 
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for Indonesia. Its authority was broadened to inchide the power of making 
recommendations for ‘'the establishment of a federal, independent and 
sovereign United States of Indonesia.” 

Outside events were now instrumental in shaping a final settlement. A 
confercMice in New Delhi of nineteen Asian, Australasian and Middle East¬ 
ern states was called by Nehru of India to consider the situation. Its views 
were transmitted to the Security Council in January. A change in the com¬ 
position of the N(*tluTlands government hastened the calling of a round 
table conference at The Hague? which met August 23 to November 2, 1949. 
The Dutch military action was very costly and far from a complete suc¬ 
cess. Dilliculti(‘s were increased when the United States cut off Dutch 
Marshall Plan aid tluit was destined for use in Indonesia. Finally, an ap¬ 
peal to th(' Assembly was threatened by Australia and India. 

Meanwhile' the Security Council continued to strengthen its grip on the 
situation. In a resolution of March 13, the Netherlands proposal for a round 
table conference had been declared consistent with the Councils previous 
action. During the summer the end of the fighting w'as rei^orted by UN 
military observers. At The Hague, the round table conference resulted, by 
December, in the transference of authority over the Netherland East Indies 
(exclusive of New Guinea) from the Netherlands to the Rejiublic of the 
United States of Indonesia. This luwv rei)ublic and the Netherlands were 
loosely tied in a union under the Netherlands crown. In the Security Coun¬ 
cil two resolutions appro\'ing the Hague agreements, praising the Com¬ 
mission for its work and instructing it to aid in implementing the agree¬ 
ments were defeated by Soviet vetoes in December 1949. The Soviet dele¬ 
gate' charged that the Hague Agreement strengthened '‘in a new^-fangled 
form the old Dutch stranglehold on Indonesia,” and was supported by the 
United States, “anxious as always after the smell of oil, rubber and tin.” 

In the Assembly a resolution commending both the parties and the United 
Nations Commission w^as passed the same month by a vote of 44 to 5 with 
2 abstentions. No one joined the Soviet bloc in disapproving. 

Conclusions. The United Nations and particularly the Security Council 
deriv(‘d considerable jirestige from the settlement of the Indonesian prob¬ 
lem. Its authority had gradually strengthened in the period from the early 
cease-fire resolutions in 1947 to the Hague Conference in 1949. At that 
time the United Nations Commission for Indonesia made crucial recom¬ 
mendations that did much to bring the conference to a successful conclu¬ 
sion. United Nations action on various occasions had restrained both the 
Dutch and the Indonesians. Its task had not been easy, for the dispute 
entailed the passions of nationalism dashing against the colonial remnants 
of a previous era. Communism, moreover, was a disconcerting and uncer¬ 
tain element in the situation until the Nationalist forces took measures of 
their own against the Communist groups. 

The New York Times, Dec. 14, 1949, and Records of the Security Council, 455th 
meeting. 
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Would matters have been better without the United Nations interven¬ 
tion? Probably not. Without the intervention of a third party there seemed 
no way of coping with the mutual suspicions of the Dutch and Indonesians 
that always threatened to corrode any formal agreements that were reached. 
In such a situation intervention by a single state or group of states is often 
unacceptable. Indeed the offer of "good oflices” by the United States was 
rejected. Yet the intervention by the United Nations led to a compromise 

that was probably the most feasible. 

Finally, valuable knowledge was gained on the problems of conciliation 
and of staff procedures and pcrsoniicL The Security Council proved that 
when its permanent members were not in sharp disagreement, it had con¬ 
siderable strength and sur 2 :)risiiig flexibility. The United Nations was rap¬ 
idly being tempered in the lire of experience. 

The Spanish Case 

Spain was an apple of discord to the United Nations both during and 
after the war. The Franco government was established with the conniv¬ 
ance of the Axis. Although formally remaining neutral, Spanish collabora¬ 
tion with the Axis during the war varied with the fortunes of Mars.’^ Allied 
sentiment was strongly against Franco. In 1945 Sixain w^as excluded from 
membership in the United Nations by resolution of the San Francisco Con¬ 
ference “in view of its origin, its nature, its record, and its close association 
with the aggressor states.” 

The problem came before the Security Council on April 8, 1946. A note 
from the Polish government invoked Article 34 and referred to the “interna¬ 
tional friction” that resulted from the character of the Franco regime. The 
severance of diplomatic relations was demanded as a sanction under Article 
41. France, Mexico and the U.S.S.R. supported Poland. Other members 
including Britain and the Netherlands expressed doubts as to the CounciTs 
jurisdiction. Consequently a subcommittee of three members was ap¬ 
pointed to decide whether the matter was a “domestic question” and 
whether it might lead to international friction or even endanger interna¬ 
tional peace and security. This step was taken by procedural vote under 
Article 29 despite the demurral of Ambassador Gromyko, Soviet delegate, 
who abstained on the question. So began the practice in the United Nations 
of not considering an abstention a veto. 

While it did not find Franco Spain an actual threat to the peace in the 
sense of Article 39, the subcommittee considered the regime a “potential 
menace to international peace and security.” It was therefore a matter of 
international concern and not a question of domestic jurisdiction. Further 
measures were recommended to be taken by the Assembly rather than by 
the Council. The hand of the committee chairman could be seen in this 
move. Evatt of Australia was continuing his campaign to defy the great 

The Spanish Government and the Axis, Department of State Publication 2483, 
European Series 8 (Washington: Government Printing Office, 1946); and Winston 
Churchill, Their Finest Hour (Boston: Houghton Mifflin, 1947), Chap. 11. 
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^\kWiirih 

Thc.e proposals won- not accoptaWp fo S(nU 1 , ™ 

V\ud tlvo vvohU-ms vvuoo vvud so^^„•vV^,■ ssv.v sX ^ 

)„VAH: V^\^\w 't^V-VVWXVN V.v.xuxv::x\. VA^vM-Cpu-ntU-. tov„- 

^,,,\x^dux?,tUe first ‘\UnvUk-, veto," ,v\l of ^Uiefr provoked dcriraomous debate 
vc'ftv.Yk\\\\ft awlUotvtv oV l\u‘ Vovu Vow*oy \ol\\\v^ SUVeuxeul. TW sVaW 
\\\uU' was ended \v\\ei\ u VoWsh resolution to s\\\tt t\\e proldem irom tYve 
t'Anineil to t\\e Assein\)\y received unanimous support. The Soviet delegate 
had reversed his held. 


The General Assembly alter considerable debate recommended in Decem¬ 
ber 1946 that Si)ain be exclud(‘d from membership in the specialized agen¬ 
cies, that the members rc'call Ambassadors and Ministers from Madrid and 
that the Security (Council consider measures to be taken if a representative 
govcriiineiit were not established within a reasonable time. The recall of 
Ambassadors had already been anticii^ated to a large extent and only three 
Members refused to comply. Th(\se measures remained in force until re- 
\ok(‘d by the Assembly in 1950 when Korean hostilities suggested that 
totalitarianism on the left seemed of more pressing concern than that on the 
right. 

Coupled with the Indonesian and South African cases, the Spanish case 
suggest(‘d that the “domestic jurisdictioiT clause of the Charter was not 
going to be interpreted rigidly. In showing how cases might be juggled 
between the Asscanbly and the Council and that the use of the veto dimin¬ 
ished the Councirs prestige, the case was suggestive of future events. Sub¬ 
stantively, the measures taken seem if anything to have strengthened the 
Franco rc'gime. Moreover, this was an issue on which the Soviet bloc led the 
way and won substantial support from many other countries, especially 
France, at least during the earlj^ postwar years while the anti-Axis tradition 
was still relatively strong. 


The Case of the Indian Minority in South Africa 

This case has involved only the General Assembly. On June 22, 1946, the 
Indian government alleged that the Union of South Africa was discriminat¬ 
ing against the local Indian population in violation of international agree¬ 
ments, including the Charter, and that the peaceful relations of the two 
countries were endangered. Debate in a joint committee drawn from the 
First and Sixth Committees was of j)articular interest owing to the prestige 
of the chief protagonists. Mine. Pandit, Indian Ambassador to the United 
States, presented her country’s case w^hile Smuts, the Grand Old Man of the 
League, now elevated to marshal, was forced by domestic political consid¬ 
erations to argue, ironically enough, that the jurisdiction of the League's 
successor could not be extended to include consideration of the matter in 
hand. No clear treaty obligations were involved in his government’s view, 
and the Indians were indisputably South African nationals. Therefore the 
matter fell within the domestic jurisdiction of South Africa. 

Many delegations, including that of the United States, favored an ad- 



438 


LEAGITE AND UNITED NATIONS AT WORK 

visory opinion from tlie International Court. A trench-MiJxican resolution, 
however, was finally adopted in the .A.sseniblv, which noted that friendly 
relations between the two states had been impaired and that the Assembly 
was “of the opinion that the treatment of Indians in the Union should be in 
conformity with the intcmationul obligations under the agreements con¬ 
cluded between the two governments and the rele\'ant pro\'isions of the 
Charter.” Both parties were reqnestt'd to report on the measures taken to 
settle the problem. Finally, in 1950, the Assembly recommended the cre¬ 
ation of a three-member conciliation commission if the issue were not re¬ 
solved by a round table conference that had been pre\'iously recommended 
in 1949. Meanwhile, South Africa enacted further discriminatory legisla¬ 
tion and defied the United Nations on the i.ssue of Southwest Africa as 
well.'** Although the lot of the Indians had not been improved, the matter 
continued to be discussed at length de.spite South Africa’s protests. 


The Case of the Corfu Channel 

During 1946 a crisis developed between Communist Albania and the 
United Kingdom. Involved were an increasing pattern of xenophobia in 
Communist-controlled countries and resentment at disphus of British ija\’al 
power. In October, two Briti.sh destroyers were damaged by mint's in the 
Corfu Channel, and forty-four seamen lost their lives. Despite Albanian 
protests the British, with the permission of an International C>entral Mine 
Clearance Board, a wartime agency still in e.\istence, promjitly swept the 
Channel. Twenty-two newly-laid mines of German origin were brought to 
the surface of the channel, recently certified clear by the Mine Board 
The British then demanded an apology, reparations for the ships and full 
compensation for the lives lost. On receiving unsatisfactory replies from 
Albania, the United Kingdom appealed to the Council on January 10, 1947. 
under Article 35 of the Charter. Albania was invited to the Council and 
promptly denied any knowledge of the mines. The British sweeping oper¬ 
ations in territorial waters, moreover, were challenged as violating Albanian 
sovereignty. After an examination of the facts by a Council subcommittee 
appointed under Article 29, a British resolution finding Albania responsible 
was lost owing to a Soviet veto. The Council then adopted another British 
*’'^SS®®bon and recommended that the two parties refer the dispute to the 
International Court where some delegates felt the problem should have 
been taken in the first place. The Soviet Union acquiesced to the extent of 
abstaining. 

In May 1947 the United Kingdom filed an application with the Court 
and submitted its case in a “memorial” of October 1. Although protesting 
the unilateral action of the United Kingdom, Albania agreed in July to ap¬ 
pear in Court. In a countermemorial of December 1, however, Albania 
argued against the Court’s jurisdiction because the case had not been sub- 


See Chap. 10. 
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mitted in accordance with a special agreement between the two parties and 
because Albania had not accepted the compulsory jurisdiction of the Court. 
Since she had no national on the Court, Albania selected a Czech to be 
judge ad hoc. In a preliminary judgment the Court ruled that Albania had 
voluntarily accepted its jurisdiction by agreeing to appear before it. 

The Court handed down its judgment on April 9, 1949. By eleven votes 
to five on the first question, Albania was found responsible under interna¬ 
tional law for the exj)losions and the resulting damage and loss of life. On 
the sexond question, however, the Court unanimously found that Albanian 
sovereignty had been violated by the British mine-swe(*ping activities fol¬ 
lowing the explosion. In so doing the Court specifically rejected British 
arguments that the swe('ping was justified under the principles of ‘"seJf- 
protection” and “self-h(4p.” This was the first occasion on which the In¬ 
ternational (]ourt or its i)redecessor had declared the use of force for self 
hell) or intervention to be contrary to international law.^‘ On December 15, 
1949, the Court in a twelve to two dc'cision, the Soviet and Albanian judges 
dissenting, fixed the amount of reparation due the United Kingdom. 

Conclusions. Although Albania has refused to pay the amount awarded, 
the case was settled in the calm of judicial procedure and was no longer 
a source of danger to intcTuational relations. Since many points of law 
were involved, including the laws of “territorial waters," “innocent passage,” 
and a Hague AgrecMiient of 1907 on mine-laying, many observers agreed 
with the Brazilian delegate on the Security (Council that the case should 
have been taken to the Court in the first place. To say, howe\ er, that the 
Court settled the question is to omit an important point. The problem was 
solved because' both parties decided on judicial settlement. 

Yet the CJourt’s role must not be slighted. De'pendable judicial procedure 
was at hand when the parties voluntarily decided to make use of it. The 
Court, moreover, took an important step foiAvard in limiting the use of 
force by a state seeking redress of its grievances. Weaker states would now 
appear to have additional protection under law against the strong. 

The case was encouraging in that three Communist judges (Soviet, Polish 
and Yugoslav) joined the majority in sustaining the Court’s jurisdiction and 
two (Polish and Yugoslav) concurred in tlie assessment of damages. 
Finally, the Security Councirs flexibility in coping with technical problems 
seems to have been wise. By not standing on legal technicalities the Coun¬ 
cil seems to have helped the process of peaceful settlement. It did not, for 
example, find that a situation existed which might endanger peace. Nor did 
its resolution refer to any specific article of the Charter. Yet a reading of 
the Charter suggests that such a recommendation should have been taken 
only after such a finding under Article 34.-- This, however, would plainly 

20 Corfu Channel Case, judgment of April 9, 1949, ICJ Reports, p. 35. 

21 Oliver J. Lissitzyn, llie International Court of Justice, UN Studies No. 5 (New 
York: Carnegie Endowment for International Peace, 1951), p. 26. 

22 See the Security Council, Official Records, 125th meeting. The United Kingdom 
delegate referred to Article 36 in submitting his resolution. 
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have incurred a Soviet veto to protect Albania from the guilt implied by a 
Sndiiig of a situation or threat under Article 34. 

The Anglo-Egyptian Case 

Anglo-Egyptian relations hav'e occupied the Security Council s attention 
as one element of the United Nation’s embroilment in the social and polit¬ 
ical upheavals of the Near East. Fundamental factors involved were Brit¬ 
ain’s decline in power and a growing surge of nationalist resentment in 
Egypt against foreign influence. 

In a letter of July 8, 1947, referring to Articles 35 and 37, Egypt alleged 
that a dispute e.\i.sted with the United Kingdom that might endanger peace. 
The Security Council was asked to direct both the immediate evacuation of 
British troops from Egypt and the termination of joint Anglo-Egyptian rule 
over the Sudan under the Condominium of 1899 (Lord Salisbnr)'’s famed 
contribution to international legal arrangements). The pn'sence of British 
forces constituted an infringement of Egyptian sovereignty and was con¬ 
trary to the terms of the Charter. 

The British delegate argued in his turn that Anglo-Egyptian relations 
were regulated by treaties dating back to 1899. Specifically, the troops were 
stationed in Egypt as a matter of right und('r the tc'rms of a 1936 treaty'. 
After twelve sessions of debate that failed to produce a Council recommen¬ 
dation, the President announced on September 10, 1947, that the cpiestion 
would simply remain on the agenda. 

Behind the legal fagade lurked problems of grand strategy. Egypt had 
been an essential military base in defending the Near East during World 
War II. The Suez Canal and the Sudan remained important links in the 
naval and air defense of a strategic non-Cormnunist an'a. 

Egypt meanwhile renewed her demands for the withdrawal of troops in 
November, 1950. On October 15, 1951, the Egyptian Parliament unani¬ 
mously abrogated the Treaties of 1899 and 1936. The Egyptian government 
then refused to consider joining a projected four-power Middle East Com¬ 
mand composed of Britain, France, the United States and Turkey. Domes¬ 
tic considerations had much to do with the government’s action. British 
Tommies in the Suez area were reinforced and braced them.s(dv(\s against 
riot and disorder. In early 1954 the Council still remained seized of the 
matter. 

The Palestine Case*® 

In Palestine the United Nations sought to curb an e.xplosive situation. 
If Jewish forces were largely responsible for the birth of Israel, the United 
Nations was at least an active midwife. Never before were so many ele¬ 
ments of the United Nations peace structure brought to bear on any prob¬ 
lem. Before an uneasy settlement was finally achieved, the Palestine case 
involved five of the principal United Nations organs, several specially 

2® L. Larry Leonard, “The United Nations and Palestine,” International Conciliation, 
No. 454 (October 1949). 
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created commissions and a specialized agency. Most striking, however, was 
a rem'wed demonstration of the importance of competence in negotiations. 
Two United Nations Mediators and an able .staflF drawn from the Secretariat 
W(“re indispensable in bringing to bear the restraining influence of the 
society of nations. 

Background. B(‘liind the events of 1947-48 that led to the rise of Israel 
lay cci»turii‘s of racial pt;rsecution, religious ct)nflict, including the Crusades, 
and great-pow(T riv'alry for control of the strategic Holy Land. Only a few 
n^cent events, however, need be recalled. In the struggle against the Cen¬ 
tral Powers and Turkey in World War 1, Creat Britain undertook commit¬ 
ments that were inherently contradictory. The Jews w'ere assured in the 
Balfour Declaration of 1917 that tlu; British government viewed “with favor 
the establishment in Palestine of a national home for the Jewish people....” 
For the Arabs there had already been implications during the war of po¬ 
litical independence once they were freed with British help from Turkish 
ride, and in tlu? Balfour Declaration itself was the assertion that “nothing 
.shall be done which may prejudice the civil and religious rights of existing 
non-Jewish communiti(;s in Palestine. ...” Palestine at once became a 
inattiT of international concern. The Paris Peace Conference decided that 
along with other areas in the Turkish Empire, Palestine .should be placed 
under a League of Nations Mandate. The Supreme Council of the Allied 
and Associated Powers then a.isigned the Mandate to Britain. 

Tensions between Arab and Jew, not serious up to this point, were multi¬ 
plied when Nazi iiersecution and anti-Jewi.sh sentiment in other areas led 
to an enormous influx of Jewish immigrants into the Promised Land. The 
Zionists had long sought a home for the Jewish people. Extreme elements 
now felt that Palestine should be a Jewi.sh state. The efforts of several 
Royal Commissions proved unai ailing in reconciling incompatible policies. 
Finally, in 1939 Britain sharply curtailed further immigration to placate the 
Arabs and maintain her Near East position. Violence increased with the 
continuance of the refugee problem after the war. The Palestine administra¬ 
tion, supported by British soldiers, came increasingly under the attack of 
extremists. The United States now sought to persuade Britain and the 
Arabs to reopen Palestine to Jewish immigration. In May of 1946 an Anglo- 
American Committiie of Inquiry rec'ommended the immediate entry of 
100,(X)0 Jewish refugees and a United Nations trusteeship for Palestine 
which should be neither Arab nor Jewish but a state protecting Moslems, 
Christians and Jews alike. These and further proposals proved unattainable. 

Special Assembly Session. By now it was clear that no conceivable plan 
could win the support of both Arabs and Jews. Yet Britain remained un¬ 
willing to enforce a policy against the wishes of either side. Con.sequently, 
in April 1947 the General Assembly, at the request of the British govern¬ 
ment, was called into its first special session and asked for recommendations 
under the authority of Article 10 “concerning the future government of 
Palestine.” The United Kingdom’s action coincided with her withdrawal 
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from Creooe and was douMess indm-nted by the serious financial and 
economic problems that reached a peak in f Jie hard wintei or 194 . 

Despite strenuous Arab objections the problem was placed on the Assem¬ 
bly’s agenda. Two nongovernmental organizations, the Jewish Agency for 
Palestine and the Arab Higher Committee, were permitted to appear be¬ 
fore the First Committee. In spite of the failure of many earlier commis¬ 
sions to cut the Gordian knot, the Assembly appointed its own United 
Nations Special Committee on Palestine (UNSCOP) to conduct investiga¬ 
tions on the spot and to make recommendations to the Assembly in its 
regular fall session. The Committee incliuh'd representatives of eleven 
states, none of which was a permanent member of the Security Council.-^ 
The suggestion that it should be composed of individual e.\i>erts rather than 
governmental representatives was rejected, but its work depended heavily 
on a staff drawn from the Secretariat. 

UNSCOP. When the Second Assembly met in regular session in Sep¬ 
tember 1947 a majority of the UNSCOP favored the partition of Palestine 
into an Arab and a Jewish state linked in a United Nations-.sui)ervised eco¬ 
nomic union with Jerusalem as a separate entity. A minority (India, Iran 
and Yugoslavia) favored a single federat('d state, a .suggestion supported 
by the Arab states. The Assembly adoptt'd the essentials of the majority 
plan in November by a vote of 3-3 to 13 with 10 abstentions. Other provi¬ 
sions included: 

the establishment of a United Nations Commission to assume administra¬ 
tive authority from the United Kingdom not later than August 1, 1943, and 
to assist in creating the go\ ernment.s; a request that the Security Council 
take measures to meet an\' threat to the peace such as an attempt to alter the 
partition plan by force; responsibility assigned to the Economic and Social 
Council to assist in effecting economic union; and resi)onsibilit\’ assigned to 
the Trusteeship Council for the administration of Jerusalem. 

The new Commission, alas, had little opportunity to accomplish more 
than acquire the title of the “five lonely pilgrims” and to report heavy 
fighting between Arab and Jewish forces to the Security Council. The 
British, reluctant to antagonize the Arabs, refused to permit its entry into 
Palestine until just prior to the mandate’s termination, advanced to May 
15, 1948, 

'The Security Council was now thoroughly perplexed. At the instigation 
of the United States it retreated from the advanced ground staked out by 
the Assembly. Between February and April 1948 it concluded that it lacked 
constitutional authority to enforce a political settlement recommended by 
the Assembly or even by the Council itself. It could only act to remove a 
threat to the peace. Accordingly, in April it passed the first of several 
cease-fire resolutions. The United States had other second thoughts. The 

Australia, Canada, Czechoslovakia, India, Guatemala, Iran, The Netherlands, Peru, 
Sweden, Uruguay and Yugoslavia. 

The members were Bolivia, Czechoslovakia, Demnark, Panama and the Philippines. 



UNITED NATIONS AS GUARDIAN OF PEACE 


443 


permanent members should seek a new solution. Perhaps partition should 
be replaced by a temporary trusteeship arrangement. With this in mind the 
Council passed the ball back to the Assembly and, under tlie authority of 
Article 20, requested it to meet in special session. 

The Mediator. With a majority of its members reluctant to discard the 
partition plan, the Assembly refused to “zig zag” with United States policy. 
On May 14, one day before the Mandate's demise, a Mediator was appointed 
in a compromise move to “promote a peaceful adjustment of the future 
situation of Palestine.” On that sam(^ day the State of Israel was proclaimed 
in Palestine, and the United States startled the Assembly by unilaterally 
granting the new state cle facto recognition. 

The Mediator, Count Folke Bernadotte of Sweden, achieved an initial 
success when, by skillful use of a Security Council truce resolution of May 28, 
he achieved a temporary cease-fire. The first steps at mediation failed, 
however, and on July 15 tht^ Security (Jouiicil invoked Chapter VII of the 
Charter for the first time in a resolution finding that “the situation in Pales¬ 
tine constitutes a threat to the j)eace within the meaning of Article 39 of 
the Charter.” The governments concerned were ordered to “desist from 
further military action” and the Mediator directed to supervise truce ma¬ 
chinery. No other sanctions were imposed, however. 

When the Third Assembly met in regular session in the fall of 1948, it 
had before it recommendations of the Mediator to alter the original parti¬ 
tion scheune in favor of the Arabs. Tragically, ht; was assassinated on Sep¬ 
tember 17 by an arincxl band in Jewish uniforms. Dr. Ralph Bunche of the 
Secretariat now skillfully carried on as Acting Mediator. The Assembly 
next appointed a Conciliation Commission to assume, to the extent neces¬ 
sary, the functions of the Mediator. Yet Dr. Bunche remained hard at 
work for many more montlis, a marvel of i^atience and skill in negotiating 
armistice agrecMiients. Tfu* Island of Rhodes was utilized as a neutral ground 
for meetings with Arab and Jewish leaders. By the summer of 1949, the 
necessary armistice agreements had been concluded between Israel and 
the Arab states and were administered by mixed commissions headed by 
UN observers. In May Israel became the fift)'-ninth Member of the United 
Nations. 

Jerusalem and Refugees. Anything better than an uneasy truce for the 
next few years, however, was held ui) by two grave obstacles, the status of 
Jerusalem and the plight of Arab refugees. The appointment of a Special 
Municipal Commissioner for Jerusalem, Mr. Harold Evans, an American 
Quaker, by the United Kingdom on recommendation of the Assembly in 
1948 proved futile owing to Arab opposition. To protect the holy places 
the Assembly instructed the Conciliation Commission and later the Trustee¬ 
ship Council to prepare a statute to implement their internationalization. 
The Council finally reported that owing to the consistent opposition of 
Jordan and Israel, this solution was unworkable. Yet no substitute could 
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be found to replace this futile policy. UN efforts to aid the 900,000 Arab 
refugees who fled from Pakvstirie are discussed below in Chapter 18. 

Conclusions, A few general conclusions can be drawn from the story of 
Palestine and the United Nations. First, the armed forces of Israel made 
the United Nations policy of partition a reality. Yet the organization had 
done much to restrain a bitter conflict and to supervise what quite clearly 
after World War II seemed to have been the most feasible solution. Mean- 
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while the Conciliation Commission, a truce observation group and a relief 
agency, riMiiained throughout 1950-51 as instruments of the international 
community nurturing an uiu‘asy peace. Second, it was obvious that the 
foreign policies of many states, not excluding the United States, were shaped 
very largely by domestic politics and public opinion. This added immeas¬ 
urably to the hazards of policy formulation at the United Nations level. 
It is not without significance that Israel received dc facto recognition by 
the United Stiitcs in an election year. Arab governmtmts, moreover, were 
quick to direct internal tensions against other governments. 

Third, it was obvious that the heroic work of a Mediator and a relatively 
small staff was not enough. A “guard force" was necessary to protect UN 
“truce teams.” 

Fourth, the Assembly proved to be a useful instrument not only in inves¬ 
tigating the facts of the probkmi but also in formulating a settlement that 
had the support of the great majority of the United Nations, including the 
Unitt'd States and the Soviet Union. It was also useful in maintaining the 
settlement. Although the Assembly made no attempt to apply sanctions 
directly, it created agencies, principally the* Mediator, which were largely 
responsible for maintaining the armistices. While the Security Council did 
not follow th(' Ass(mibly\s recommendation to use its authority to enforce 
the partition plan, it did virtually the same thing by supporting the Media¬ 
tor and invoking Chapter \TI to halt the fighting after partition had been 
achieved by force of arms. 

The Disposal of the Italian Colonies-^ 

In one instance th(' General Assembly was able to solve a problem where 
the big powers had failed. Under the terms of tfie Italian Peace Treaty, 
the Council of Foreign Ministers, composed of France, the United King¬ 
dom, the United States and the Soviet Union, was to dispose of Italy’s 
former colonics. If no agreement were reached by a certain date, the matter 
was to be laid before the General Assembly, the recommendations of which 
were to be binding on the four powers. 

Unable to agree*, the four powers took the problem to the Assembly in 
September 1948 where it was considered for three successive sessions. Stra¬ 
tegic jockeying continued between the United Kingdom and the United 
States, which had bases in the area, and the Soviet Union, which sought to 
gain a foothold through a trusteeship arrangement. France wanted to soft- 
pedal political developments that might threaten her own North African 
holdings. The Arab states wished early independence for the populations 
involved, while the Latin American states generally favored Italian inter¬ 
ests. These were, in short, the pressure groups at work, and the Assembly 
took on some of the characteristics of a legislative body. The final arrange¬ 
ments formulated by the Assembly are discussed at the end of Chapter 23. 

The Assembly had been authorized for the first time to award an arbitral 

28BenjcuxiiD Rivlin, Italian Colonies, United Nations Action Series No. 1 (New York: 
Carnegie Endowment for International Peace, 1950). 
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decision accepted in advance by the partia. It provided a useful means by 
which the grL powers could resolve at least one ot then d'^ences I., 
its fourth session the Assembly imumy;cd to pass a r(‘Soliition that satisfitd 
both the antUcolonial and the pro-Italian blocs with something less than 
each had originally hoped for. Agencies created by the Assembly have 
helped prepare the areas lor self-rule. Thus the Assemlily helped to create 
new political regimes and t'lid sourc‘cs of friction in the international com¬ 
munity. It is widely recognized, of course, that these areas are extremely 
underdeveloped. Yet prex'alent attitudes, within as well as outside these 
lands, made it dilficiilt to do anything but make them self-governing as 
quickly as possible. Oiu' can only hope that subsequent assistance from 
the UN and other sources will gradually give them greater strength and 
stability. 


Kashmir: The India-Pakistan Question 

Again the chain reaction of events set off by World War II was largely 
responsible for bringing a case to the Security Council, and once more the 
decline of British power was a factor leading to difficult political readjust¬ 
ments. After Parliament under Labor lead(Tship passed the India Inde¬ 
pendence Act in August 1947, two new states, India and Pakistan, were 
established on the Indian subcontinent. In addition, numcTous indcpcaident 
princely states had the option of joining India or Pakistan or, technically 
speaking, of standing alone. The choice proved troublesome for Kaslimir, 
predominantly a Moslem state with a Hindu ruler. Strife soon broke out 
between Hindu and Mosh'm communities. At first an arrangement was 
sought with Pakistan, but border raids by Moslem tribesmen and economic 
pressure from Pakistan led the ruler to place Kashmir pnn isionally under 
India — apparently as a means of restoring order. 

As communal strife and border raids continued, India, on January 1, 
1948, complained to the Security Council under Article 35 that the situation 
was a potential danger to international peace. Both sides presented their 
views. India charged Pakistan with aggression which Indian troops had 
barely managed to thwart by quick action. Pakistan charged India with 
provoking Sikh and Hindu terrorism against the Moslem population. 

Between January and April the Council made four important decisions. 

1. On January 17, it sustained the President’s action in calling upon the 
parties to improve the situation and to keep the Council informed. 

2. A three-member United Nations Commission was established on Janu¬ 
ary 20, with the dual function of investigating the facts under Article 34 
and of mediating between the parties. 

3. The Council on April 2 finally called for the withdrawal of all foreign 
troops and nonresident tribesmen. It also established a Plebiscite Admin¬ 
istration to hold elections to determine whether the Kashmiri inhabitants 
wished to join India or Pakistan. The Secretary General was empowered 
to name an administrator. 
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4. Tlu‘ incnihership ol the Mediation Commission was increased to five 
by joermittiiig the Council itself to appoint two members — Belgium and 
Colombia were added, hidia, in accordance with the earlier resolution had 
selected Czeelioslovakia, and Pakistan chose Argentina. The last-named 
chose the United States. 


These steps were realfirmed by a Coinicil vote on June 3, 1948. In July 
the Commission reaciuTl Karaelii. The Soviet Union abstained on all these 
decisions, alleging, as in the In(lon(*sian ease, that the membership of the 
Commission was \msatisfactory and its relation to the Security Council not 
sufficiently close. Not until March 1949 had sufficient im)gress been made 
to warrant the? appointment of Admiral (Chester Nimitz of the United States 
as Plebiscite Administrator. Unfortunately that doughty xeteran of the 
Pacific wars could not carry out his new assignment because India and 
Pakistan, although agreeing to cease hostilities in January 1949, have been 
unable to agree on the withdrawal of troops or the means of conducting a 
plebiscite. 

In the* years 1949-51 the* (aumcil changtTl its tactics. When in December 
1V)49 the Mediation Commission reported failure to achieve demilitarization, 
the Presid(Uit was instructed to try his hand. Next a suggestion of the 
Commission itsc’lf was adoi)ted, and a single United Nations ‘representa¬ 
tive’ was appointed on March 14, 1950, to ret)lace the somewhat cumber¬ 
some (Commission. Sir Owen Dixon was selecU'd bv the Council with the 

0 

approMil of both (lis]iutauts. In a )ear's tiini; Sir Owen resigned after 
failing to secure deniilitari/ation, the crux of the problem. In April 1951 
the Council, following its decision of March for demilitarization and arbi¬ 
tration, selected Dr. Frank F. Graham, a distinguished American educator 
and mediator, to carry on. 

Dr. Graham met with representatives of India and Pakhstan continuously 
through 1951 and 1952. The issues separating the parties were narrowed. 
India still rejected the principle of arbitration and continued to insist on 
the legality of the Kashmir gov(?rnment’s action in joining India. Pakistan 
relied on the principle of s<'lf-deterinination and favored a strong plebiscite 
authority. 

In August 1952 Dr. Graham Reported to the Security Council that both 
Ijarties had pledged him full cooperation and had expressed their determi¬ 
nation to settle the chief remaining obstacle in the way of a settlement: 
namely, the number and character of forces to be left on each side of a 
cease-fire line. Discussions on demilitarization were reopened in Geneva on 
February 4, 1953, but the conference failed to produce any agreement. A 
plebiscite remained well over the horizon. Yet the intervention of the 
Security Council had succeeded in bringing an end to tire fighting, a not 
inconsiderable achievement when the strategic importance of the area and 
tlie emotional content of the problem are considered. This measure of 
success for the Council was possible in part because the Kashmir dispute 
did not involve its permanent members. 
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The Hyderabad Case 

Although the Hyderabad case arose from circumstances similar to those 
underlying the Kashmir problem, there were some' impoitant ti trcncts. 
The ruler of this particular princeh- slate was Moslem and his subjects o\ er- 
whclmirigly Hindu. Hyderabad, moreover, was surivumled by Indian K'rri- 
tory and was considered to be the “ht'art ol India by the Ak'Iihi goi ^Tii- 
inent. Pressure was soon brought to bear upon tlie Nizam of IIviliTabad 
to join with India. 

On August 21, 1948, Plyderabad, although not a Member of the United 
Nations, eomplainc'd to the Security Council of Indian intimidation through 
economic blockade and threats of violence. Not until September, howc'ver, 
after Indian troops had overrun the an'a, did the CJouncil considcT tlu' 
matter. Even then it did nothing although soiik' mi'inluTS expressed regr(*t 
at the use of force. Now Hyderabad sought to rcmo\ t* the case. Wlu'tlu'r 
this action was voluntary or the result of pressure was not clear. As in the 
Iranian case, the Council remained master of its agenda. In October 
Pakistan sought without avail to (piicken Council intc‘rc\st in tlu' mattcT. 
Although Hyderabad had been swallowed and evidently digested, and 
although the Council had done nothing but add an item to its agc'uda, it 
remained seizc'd of the matter for sc'v eral years. 

Had the (."ouncil ducked its responsibility? Pc'rhaps measures of concilia¬ 
tion or m(‘diation couplcTl with an admonition against the use of force 
would have served to strengthen th(* principles of the Charter. Y(*t there 
wc're many legal uncertainties that bore upon any ])olitical ni('asur(\s th(* 
Council might take. Was Hyderabad a state? Was the silualiou a inattcT 
of India’s domestic jurisdiction? The (k)uncil ducked and perhaps \vis('ly.“^ 
The situation was novel. It hacl x)rc‘tty well outstripped the law books. It 
j)osed no real danger to international peace. The final result was a fore- 
geme conclusion from the very start and s(*emed sensible in many respects. 


The Czechoslovakian Case 

Czechoslovakia fell victim to the “cold war’' in February 1948. That 
month, following the development of plans for Western European partici¬ 
pation in th(? Marshall Plan, a Communist coup d’etat in Czechoslovakia 
was successfully carried out. On March 12, Chile reciuestcd the Security 
Council to investigate the events describ(xl in a letter dated two days 
earlier to the S('cretary-General from Mr. Papanck, the representative of the 
old Czech regime. Mr. Papanc^k argued that tl»e situation should be brought 
to the Council’s attention because' the political indep('ndence of Czecho¬ 
slovakia had been violated owing to the threat of force on the part of the 
Soviet Union. Meanwhile the Communist goV'ernment was taking steps to 


For a vigorously asserted eonutcTvicw see (^lyde Eagleton, **T)ie Case of Hyderabad 
Before the Security Council,” American Journal of International Law (April 1950), 
p. 277. 
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roplace Mr. Pairunek. This letter was not iilaeed on the Council’s provi¬ 
sional agenda because the Secretary-General felt that Mr. I’apanek no 
longer ollicially ri-prt'sented Czehoslovakia. 

'I'he C^OLincil tliscussed the problem in nine meetings desjiite the protests 
of the Soviet Union ami ihi- Ukraine that the Council could not concern 
itself with the internal affairs of a country. Cliilc- and (J/echoslovakia wore 
invited to the (Council table. The latter refused on the ground that the 
problem was a matter of domestic jurisdiction. Mr. Papanek was invited 
as an indiv idiial under the (Jouncil’s Rules of Procedure. A futile discussion 
ensued. A majority proposal to appoint a subcommittee under Article 29 
to gather evidence in the case was blocked when the Soviet Union applied 
tlie “doubl(! veto.” So far as any concrete steps to save C.zechoslovakia 
were concerned, it was futile to raise the matter in the first place. The 
interests of a iiermanent member were at stake. About all that could be 
said was that Mr. Papanek revealed a good deal of information regarding 
the means by which the Soviet Union controlled its near neighbors. 


The Berlin Blockade 

Th<‘ problem of Berlin was brought to tlu^ (’ouncil on September 29, 
1948, by France, tlu! United Kingdom and the United States as a threat to 
the peace under .\rlicle 39. The Third Assembly vv’as influential in the dis¬ 
position of the case although never technically involved. The problem 
arose under the following circumstances. Pending final iieace settlements 
the Potsdam Agreement of J945 had provided a four-power rule by the 
three Wevstern powias and the Soviet Union for all of Germany and for 
the city of Berlin itself, which was deej) in the Soviet occupation zone. 

In 1948 the Sovni't Union severed nearly all communications to Berlin. 
The Western occupying authorities were cut off from their respective 
western zones. Faced witli this threat of force, would they evacuate Berlin? 
The answer was prov ided by the allied “air lift’’ and the courage of Berlin’s 
citizens in the western enclaves. 

In the Security Council the Soviet delegate cited Article 107 of the 
Charter to show that the United Nations could have no jurisdiction in the 
problem since the relations of an enemy state were involved. A majority, 
however, voted to consider the matter. Ambassador Austin stepped down 
from the President’s chair in favor of Bramuglia of Argentina since the 
United States was involved in the case. Six “neutral” members under the 
President’s leadership made offers of coneiliation. A resolution providing 
that the lifting of the blockade should coincide with the settlement of a 
related currency problem in Berlin drew a Soviet veto. 

Meanwhile the Assembly had passed a resolution calling upon the great 
powers to settle their problems generally. Mr. Evatt, the Assembly’s Presi¬ 
dent, now joined the Secretary-General in writing a letter to the four occu¬ 
pying powers urging them to cooiierate in Mr. Bramuglia’s mediation 
efforts. A committee of experts, including the “neutrals” and Mr. Cunnar 
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Myrdal, the Secretary of the Economic Commission for Europe, was chosen 
to find means of establishing a single currency foi Beilin. 

Eventually the four powens reached an agn-ement outside the organiza¬ 
tion. Yet the United Nations continued to prove useful. Mr. Jessup of the 
United States and Mr. Malik of the Soviet Union, for example, met unob¬ 
trusively in the corridors at Lake Success to e.xplort? the possibility of a 
settlement that had been hinted earlier in the Soviet press. The course of 
debate and recrimination in the Assembly and Council, moreover, did much 
to convince both sides of the strength and weakness of their positions. The 
influence of the organization was difficult to measure in tangible terms. It 
had focused attention on a critical ]iroblem, how(‘\ cT, and pro\ ided informal 
means for its disposal. On May 4, 1949, the Council was informi'd that an 
agreement had been reached that would end tlie blockade. 


Human Rights in Bulgaria, Hungary, Rumania and the U.S.S.R. 

In May 1948 the Chilean representatix e to thi' General Assembly eom- 
plaincd that in preventing Soviet wi\es of other nationals from h'aving 
their country, the U.S.S.ll. was violating fundamental human rights. An 
Assembly resolution citing the Charter, the Declaration of Human Rights, 
and resolutions of the filconoinic and Social Council was carried. It was 
recommended that the Soviet Union withdraw rt'gulations that contra\ ened 
such rights. Tliis action had no apirreciable effect on the case; in hand, 
which, the Soviet delegate insisted, was a domestic matter. 

Since April 1949 the Assembly has been confronted with the problems 
of human rights arising from the trials of Catholic churchmen in Hungary 
and Protestant churchmen in Bulgaria. The following autumn Rumania 
was included in this category of stales allegedly disregarding the obliga¬ 
tions of the peace treaties which had bound them to assure to all persons 
“the enjoyment of human rights and of fundamental freedoms.” The 
U.S.S.R. again insisted that the problem was one of domestic concern. The 
three states also challenged the Assembly’s competence and refused to 
appear before it. A number of non-Commnnist delegations, including the 
Belgian, expressed doubts that the treaties empowered the United Nations 
to intervene in the affairs of the three countries. Since an interpretation of 
treaties was at issue, the Assembly asked the International Court for an 
advisory opinion. Were the three states, among other matters, obligated to 
appoint representatives to commissions to settle disputes arising from the 
implementation of the treaties? The court answered affirmatively. In 1950, 
the Assembly condemned the three states for their failure to do so. 

Quite obviously the case was pressed as suitable for propaganda against 
the Soviet bloc. It illustrated incidentally that the organization did not 
rest on the broad consensus of ethical standards that must be the founda¬ 
tion of a real political community. The Assembly’s actions had little success 
in restoring human rights in the areas concerned. 



UNITED NATIONS AS GUARDIAN OF PEACE 


451 


China, Formosa and Korea^*^ 

The problem of Korea was left on the doorstep of the General Assembly 
in September 1947, when the United States ehose to widen the responsi¬ 
bility for uniting and rehalnlitating that Lmhapi)y land. Two years later 
the Nationalist Government of C^hina complained to the Assembly that 
its indc^iHmdenee was being threatened because the Soviet Union was 
aiding the Chinese Communists. In 1950 Communist China complained 
to lh(' Seeurity Council that in sending na\al forces to Formosa the United 
States had committed “arm(*d aggression” against (Ellina. These issues were 
inextricably interwoven and may be considered as a single problem, that 
of Coinniunist expansion in Asia and the steps taken in the United Nations 
to cope with it. 

BackgroumL This problem, however, must be considered in the light of 
e\('nls that antedate modern coininunism by a considerable .span of time. 
Korea, for (\\ample, had been a cockpit of great-power rivalry long before 
the Bolshevik Revolution of 1917. Thus in 1895 (Jhina was eliminated by 
Japan as a rival for tlu' control of Kort'a. Japan and Russia were now the 
principal eoinp('titors — not only for Korea but for Manchuria as well. 
After the defeat of Russia in 1904-95 Korea became a Japanese protector¬ 
ate. Outright annexation followed in 1910. llu' defeat of Japan, in turn, 
in 1945 brought the United States and Russia face to face for the first time 
in the Far East. This e\ent was highlighted by the arrangements hastily 
made in August 1945 for the surrender of Jaixinese trooixs. It was agreed 
that the Japanese north of the 38th parallel would surrender to Russian 
forces and those south of the i)arallel to the Americans. Intentionally or 
not, this agreement fixed the Soviet and American zones of occupation. 

Meanwliile, wartime negotiations bore m^on the events of 1947-51. At 
Cairo in December 1943 Chiang Kai-shek, Churchill and Roosevelt agreed 
that “in due course Korea .sliall become free and independent.” This agree¬ 
ment was ineoiporated in the Potsdam Declaration of July 26, 1945, which 
the Soviet Union accepted in declaring war against Japan on August 8. 
No i)rogress was made, howev er, by the Soviet and AmcTican occupation 
authorities in setting up a unified administration in Korea. Consequently 
the Council of Foreign Ministers tackled the j)roblem at Moscow in De¬ 
cember 1945. A joint commission was established consisting of representa¬ 
tives of the Soviet and American Commands to assist in the formation of a 
‘provisional Korean democratic government.” A four-power trusteeship 
(China, the United States, the United Kingdom and the U.S.S.R.) was 
planned to last for a period of up to five years. 

These arrangements proved fruitless. Negotiations in the joint commis¬ 
sion broke down on the matter of the Korean political groups to be con- 

Department of State, Korea, 1945 to 1948, Department of State Publication 3305 
(Wasliington: Governnient Printing Office, 1948), and United States Policy in the 
Korean Crisis, Publication 3922 (1950); George M. McCune, Korea Today (Cambridge: 
Harvard University Press, 1950). 
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suited in planning for the provisional government. Each side was saving 
to unite Korea under a regime friendly to it. Lacli side feared t le oss of 
the strategic peninsula to the other. In American hands Korea was a tlireat 
to the Soviet niuritiinc provinces. In Soviet hands it was a threat to the 
occupation troops in Japan. Yet Korea was too disorganized politically and 
economically to be left alone. The Soviets soon planted a ready-made 
puppet regime in North Kon'a. The Amc'ricans had less success in support¬ 
ing right-wing groups in the south headed by Syngnian Rhee. 

The interaction of United States and United Nations policies was evident 
from this point on. The American forces wc're now in an unenviable posi¬ 
tion. Owing to headlong demobilization by the United States after the war, 
they were weak and dangerously exposed. The occupation burden was 
heavy economically and embarrassing politically. 

In this dilemma the temptation to turn to the United Nations was strong 
indeed. If the onerous burden were shared with the international organiza¬ 
tion, cries that the United States had iiniierialist ambitions might die down. 
A United Nations Commission in Korea might forestall a Communist coup. 
Handing Korea o\cr to the Assembly in 1947, morcoviT, was part of a 
larger j)attern of resistance to Sox iet strategy. 

The Temporary Commission. In November 1947, by overwlK'lming vote 
of the General Assembly, a United Nations Temporary Commission was 
appointed to observe elections to be held throughout Korea. The “national 
independence” of Korea was to be established and “all occupying forces 
then withdrawn at the earliest practicable date.” The Soviet Union and its 
satellites opposed this action. The Ukrainian Republic refused to serve 
on the temporary commission, which was denied access to North Korea. 
Beyond this rift, however, there was a significant difference^ of opinion 
among the remiaining members of the temiiorary commission (Australia, 
Canada, China, El Salvador, France, India, Philipi)ines and Syria). The 
Commonwealth members had doubts regarding the wisdom and legality 
of holding elections in the south when the Soviets would not cooperate in 
the north. Such a step, in their view, could do little to bring about Korc^an 
unity and independence. It might in fact stiffen Soviet resistance. 

The fact that the United Nations was increasingly taking sidi\s in a world 
struggle was emphasized when the temporary commission was empowered 
to consult with the Interim Committee, newly created and bitterly opposed 
by the U.S.S.R. Here a United States resolution was adopted that the 
Assembly’s mandate should be carried out “in such parts of Korea as are 
accessible to the Commission.” This was an important decision. In decid¬ 
ing to observe elections in Southern Korea which were ludd on May 10, 
1948, and in recognizing the government that followed, the United Nations 
was heavily committ(?d to an anti-Soviet position. 

UNCOK. Although able to make spot checks only, the Temporary Com¬ 
mission reported the elections to be a valid expression of the free will of the 
Korean people. In August the government of the Republic of Korea was 
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establislied in the southern zone. A 4 to 2 maiority of the CAdmission felt 
this gON'ernment liad met the standards set by the Assembly, and on De- 
e(*ml)er 12, 194S, tlie Third AsscMiibly declared this to hc' the only lawful 
governnu'iit in South Kon^a. TIk' Ceiu^ral Assembly then appointed a new 
Unih'd Nations Commission on Korea (UNCJOK) to report on the transi¬ 
tion from occupation to ind('peiid('nce and to use its good offices to unite 
Korea. The second task was manifestly impossible. Meanwhile a “Demo¬ 
cratic Peoples’ Repuldic” was cstablish(*d in North Korea. Later UNCX)K 
noted, “the relations between the U.S.S.R. and the United States continue 
to he th(' . . . perhaps decisive factor contributing to th(' growing hardening 
of relations between nortli and south." 

Matters now went from bad to worse. Moscow stole a march and an¬ 
nounced the withdrawal of Soviet occuiiation forces sc*\'eral months before 
the evacuation of United States forces was reiiorted to the Commission. 
Neither Kon^an government was disiiosc'd to negotiate with the other on 
the matter of unilication. The Rlu»e government adoiited an intransigent 
attitude toward the C]ommission. Sugg(\stions for internal rt4orm wen? not 
w(‘lcome. Nor w('re efforts to initiate discussions with the North Koreans. 
Tension along the 3Sth parallel steadily inen^ased. Both sides conducted 
armed forays into the territory of the other. The Commission warned the 
Assc'inbly that large-scale military conflict was not improbable and that 
tlien' was “much military posturing on both sidc\s of the parallel.” 

It became increasingly e\ident that if the United Nations was to sup¬ 
port the Republic of Korea against armed attack, the backing of the United 
States would be required. Would this be lorlhcoming? The Secretary of 
State announced that the “defense perimeter” of the United States included 
tlu* Aleutians, Jajian, the Ryukyus and the Philippine Islands. Other areas 
in Asia could not be guaranteed against military attack. “Initial reliance 
must be on the people attacked to resist it and then iqron the commitments 
of the entire civilized world under the Charter of the United Nations, which 
so tar has not proved a weak reed to lean on by any people who are deter¬ 
mined to protect their indejiendence against outside aggression.” The 
Unit(‘d States did, however, conclude a military assistance agreement with 
Korea in January 1950. The following spring high American civilian and 
military officials visited Korea. John Foster Dulles, for the Department of 
State, assured the Korean National Assembly: “You are not alone. Y^ou 
will never be alone so long as you continue to play worthily your part in the 
great design of human freedom.” 

Aggression and Sanction, The .storm broke on June 25, 1950. North 
Koreans, well equipped with foreign arms, attacked across the parallel in 
full force. The reports of the United Nations Commission stated that “the 
invasion . . . was an act of aggression initiated without warning and with- 

Report of the United Nations Commission on Korea, August 1949, UN Doc. A/936, 
Vol. 1, p. 32 ff. 

Speech before the National Press Club, Washington, D.C., January 12, 1950. 
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out provocation in execution of a carefully prc'pared plan. ithout such 

a report there wight not have been such general support in the United 

Nations lor the measures that iollowed. 

In Washington oWcials of the State and Defense Departments had been 
roused late at night by reports from the Embassy in Seoul and from Lake 
Success. TJie President, after eoiiferriiig with his principal military and 
diplomatic advisers, decided that a stand must be taken — under the aegis 
of the United Nations if possible. Within a few hours after the attack the 
Security Council was calk'd into session at the request of the United States. 

Because the U.S.S.R. conthnied a boycott of the Council that began in 
January 1950 as a protc'st against the continued reprc'sentation of China in 
the United Nations by the Nationalist government, the (anmcil was for a 
time free of the Sovic't \'eto. This fortuity plus vigorous United States 
leadership gave rise to three grave decisions. 

On June 25 the Council found that the armed attack from North Korea 
was a breach of the peace in the sense of Article 39 under Chapter \ 11. 
A cease-lire and the immediate withdrawal of North Korean forces were 
called for. Members of the United Nations were asked to help in the 
“execution of this resolution and to refrain from giving assistance to the 
North Korean authorities.” When the Commission reported that the cease¬ 
fire had been llouted, the Council on June 27, recotmnended that the Unit('d 
Nations Members furnish such assistance as was necessary to repel the 
attack and restore iDeace in the area. Since the agreements for the pro\ision 
of armed forces and facilities under Article 43 between the Members and 
the Security Council had never been made, it was not possible for the 
Council to make a binding decision. Einally, on July 7, the (anmcil recom- 
mc'nded further that all military forces and assistance be placed under a 
“unified command,” that the United Nations Hag be used, and that the 
United States name the Supreme Commander. On July 8, President Truman 
appointed General Douglas MacArthur to this post. 

In all these measures the (Council followed the lead of the Unitc^d States. 
The resolutions adopted were princiiially American. This was to be ex¬ 
pected. Unless the United States bore the main load, effective sanctions 
could not have been applied. Other forces were simply not available. 
British and French trooj)s were already engaged heavily in Malaya and 
Indo-China respectively. Meager forces in Western Europe could not safely 
be pulled away. A few hours before the Councirs resolution on June 27, 
the President announced that, since the invaders had not heeded the cease¬ 
fire order, he had “ordered United States air and sea force's to give the 
Korean government troo^is cover and support.” 

This action, in view of the CounciPs subsequent recommendations, gave 
rise to criticism only by the Soviet bloc. Other steps taken by the United 
States at the same time, however, did not receive such unequivocal support 
in the anti-Communist coalition and were simply announced to the Council. 
These included the dispatching of the Seventh Fleet to prevent any attack 
31 Excerpt in The New York Times of September 15, 1950. 
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on the last remaining Nationalist Chinese stronghold of Formosa, and the 
acceleration of military assistance to the forces of France and the Associated 
States in Indochina and to the Philippiiu? government. Some members 
thought that the unilateral action in Formosa might aggravate resentment 
that already existed in (Communist China. 

The three votes in the Council were generally strong. That of June 25 
was 9 to 0 with the U.S.S.R. absent and only Communist Yugoslavia abstain¬ 
ing. The latter, however, never coudonc'd the North Korean attack us did 
the U.S.S.R. on its return to the Ciouncil. On the recommendations to apply 
sanctions, however, more significant rifts emerged. The vote on June 27 
was 7 to 1. Yugoslavia, preferring mediation, opposed sanctions. India and 
Egypt abstained, although the former later changed to vote favorably when 
instructions arrived from New Delhi. Egyiit, smarting under United Na¬ 
tions intervention in Palestiiu;, remained opposed to military sanctions. All 
three abstained on July 7. Th(!se votes indicated that India and the Arab 
world w<'re rc'lnctant to choose between the principal rival blocs in the 
United Nations. 

Meanwhile, the Soviet delegate was .scheduled to be the Council’s Presi¬ 
dent in August. Mr. Malik a.s.sumed the presidency on schedule and suc¬ 
ceeded in pr(!\enting any further positivt; action by the Council during the 
entire month of August while hard-pix^ssed American and South Korean 
troops fell back before the North Korean onslaught. The Security Council 
now became the focus of world attention while the So\iet delegate de¬ 
nounced the United Nations action as “imperialist aggression” by the 
“Amc-rican bloc” against “the peace-loving people's of Asia.” The C^ouncal’s 
actions, lie insisted, were illegal for many reasons. The Soviet Union had 
not participated in the voting. The Nationalist government of China was 
unlawfully seated at the Council table*. The South Koreans had attacked 
first. The fighting was a “civil war”' and of no concern to the Council. He 
was answered vigorously by such figures as Sir Gladwyn Jebb, Ambassador 
Austin and others. All appealed to world opinion. Particidarly to Ameri¬ 
cans, watching the propaganda struggle on television, the United Nations 
suddenly seemed important. 

Since the Korean affair was fundamentally a struggle between two of the 
jirincipal and pc'rmanent members of the Security Council, sanctions could 
not be applied according to the letter of the Charter. The principle of 
unanimity w'as abandoned and improvisation was necessary in many re¬ 
spects. 

First, military measures were taken without the unanimous support of the 
Council’s permanent members. The great majority of the Members, in 
responding to the call for military assistance, were prepared to risk steps 
that amounted to at least indirect coercion of the U.S.S.R. 

Secondly, this grave development followed a recommendation under 
Article 39 rather than a decision under Articles 42-47 because there were 
no forces that could be ordered into action under the “strategic direction of 
the Military Staff Committee.” Disagreement among the permanent mem- 
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bers had prevented the implementation ol Articles 43-47 of the. Charter. 

Third, the forces made available ^^•ere placvd unclc-r the unilied ecnnmancl 
of the Uiiitc'd States. With the xMililary Stall ConmntU'e obvunisly c'hm- 
inatccl owin^' to tlu‘ nicinbrrship ol the* U.S.S.K. and wit i t n ** Stales 
supplying the great bulk ol the forces, this was the* most feasible choice. 

Finally' and most significant, this was the first time, il the action of the 
great powers in the Concert of Europe is exc’cptecl, tliat military sanctions 
were initiated by an international organization. 

In sum, sanctions were voluntary rather than mandatory. Yet the experi¬ 
ment was fairly Jieartening. About forty-five i]ations responded to the* call. 
Of these, sixteen actually pro\id('d armed forces while' the others contrib¬ 
uted important sui^plies, including food, ambulances and the like. Not all 
offers were accepted. Thirty-three thousand Nationalist troops remained 
on Formosa on decision of the Unified Command, ostensilfiy owing to the 
threat of Communist attack on the island, but doubtless also owing to the 
political repercussions throughout the world that would have followed. 
Twenty go\crnmcnts, principally the Soviet satellites and tlu' Arab bloc, 
did not oiler assistance. Four small Latin American republics were included 
in that number. Yugoslavia declared her force's wcae lu't'ded at l)ome to 
resist Cominform activities. 

These improvisations ga\'e rise to many problems. The lines of command 
between Lake Success and the Unified Command were tenuous at best. 


The conduct of the war was left i^retty much in the hands of the Supreme 
Commander, as is normal in the case of most any theater command, lint 
military operations could never be separated from political problems of the 
utmost delicacy that constantly threatened the unity of the United Nations 
coalition. There were varying views, for example, on such matters as the 
future of Formosa, the recognition of Cornmunist China, the bombing of 
airfields and staging areas in Manchuria, and the wisdom of crossing the 
38th parallel. Matters were scarcely improved when the Supreme Com¬ 
mander gave evidence of acting indej)endently of the authorities in his own 
country. Representatives of the sixteen nations fighting in the field met reg¬ 
ularly at the State Department to be kej)t inforrnc'd and to express their 
views. The arrangement, however, had no formal standing in the chain of 
command that led from Lake Success to Washington to Korea. 

Although feats of valor were performed by military units of many nations 
— Turkey, Britain, France, the Philippines and the South Koreans them¬ 
selves— to single out only a few, the United States carried by far the 
greatest burden of the action. At one time the United States was reported 
to have 250,000 men in the field while, aside from the South Koreans, the 
troops from other nations totalled only 26,000. For a long and anxious 
period a dangerous proportion of American military strength was tied up 
in Korea, while Europe and other areas were exposed. 

Not until September, after a long and bitter retreat, were the United 
Nations forces able to assume the oflFensive. A daring landing behind the 


32 See Chap. 16. 
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'lEARNING HIS LESSONS ON THE RUN'' 


lines at Inchon in tlie middle of Sc'ptember turned tlie tide. Soon the Nortli 
Koreans were in full (light. Grave decisions now had to be made. At the 
end of Septe^mber (lit' foreign minister of Communist China sounded an 
ominous warning. China would not stand idl\' by while its neighbors were 
being iin aded by “imperialists” and its own security threatened. 

The licsoluiion of October 7, 1950, Since no further decisions could be 
reached in the Security (Jouncil that did not have Soviet approval, it was 
necessary to turn to the General Asscmibly under the terms of tlie new 
Uniting for P('ace Resolution. Should the United Nations force's be halted 
at the 38th parallel or should all of Korea be united now that the enemy 
was on the run? Would the crossing of the parallel provoke attacks by 
China or tlui Soviet Union or both? On October 7, 1950, encouraged by 
military reports from th(^ field, the Assembly had already reaffirmed its 
Iirevious stand for a “unified, indepe'ndeiit, democratic Korea” and recom- 
memded that steps be taken to “insure conditions of stability throughout 
Korea.” United Nations forces were to remain only long enough to achieve 
these objectives, and by a vote of 47 to 5 with 7 abstentions a new United 
Nations Commission for Unification and Rehabilitation of Korea (UNCURK) 
was established to assist in carrying out the terms of the resolution. At least 
tacit ai)proval had been given to the crossing of the 38th parallel. 

So far as the United States was concerned, this step seemed to mark a 
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change in policy. Speaking in favor of the resolution. Ambassador Austin 
declared the parallel to be an “imaginary line” behind which the aggressor 
might seek refuge for later attacks. Earlier on June 29, however, the Secre¬ 
tary of State had announced tliat the American support gi\en under the 
resolutions of June 25 and 27 was “solely tor the purpose* of restoring the 
Republic of Korea to its status prior to the invasion from the north and of 
reestablishing the i^eace Inokc'ii In' that aggn'ssion. On the basis of reports 
from her Ambassador in Peking. India now warned of gra\'e consequences 
if the parallel were crossed. Trying to steer a middle course between East 
and West, India also sought’ to have Communist China represented in the 
United Nations. I’his step was attcmfited at the opening session of tlu^ 
Fifth Assembly on September 19, 1950, but failed to receive sufficient votes. 

The New War, To understand the events that followed, however, it is 
necessary to shift our attention back to th(' S(*C‘urity C^ouncil. The Com¬ 
munist People’s Republic in China had smarh'd under President Truman's 
announcement on June 27 that tht' Seventh P'leet would “pre\ ent any attack 
on Formosa.” The Chinese cited both the Cairo and the Potsdam Declara¬ 
tions to show that the big powers were committed to the restoration of 
Formosa “to tlu? Republic of China.” Only the United States stood in the 
way of the hiial defeat of the Nationalist CovcTument safc'ly ensconced on 
Formosa. On August 25. Communist Cliina complained to tlie Si*curity 
(Council that the Unit(*d States by sending na\al forces to Formosa had 
committed “ariiu'd aggrc'ssion” against China. In addition, American planes 
attached to the Unifi(*d Command were accused of bombing Chinese terri¬ 
tory and violating air space over China. Not until November 5, 1950, when 
the Unifi(*d Command ixqiorted “me('ting a new foe . . . Chinese Communist 
military units,” did the Security Council decide to hear a representative of 
the People’s Republic. 

On November 24, th(' Communist Chinese dc'legatioii arrived at the Coun¬ 
cil table to join tlie Soviet Union in demanding that the IVoples' Republic 
replace the Nationalist government as the representative of China, that the 
Unit(*d States be coiuh'inned as an aggressor for its action on Formosa and 
its alleged bombing of the Chinese mainland, and that all for(*ign troops be 
withdrawn from Korea. Any Chinese troops facing the unified command, 
they asserted, were “volunteers.” 

On the same day, despite doubts and warnings previously expressed at 
Lake Success, General MacArthur orden*d a general offensive. This was 
announced by the Supreme Cojninander to be the “final assault” of the war 
which might be over by Christmas. Four days later his forces were reeling 
before a massive Chinese counteroffensive. On November 28, the Supreme 
Commander announced to the Security Council that the United Nations was 
faced with “an (mtirely new war.” Soon his forces were badly split. 

Equally ominous, the unity of the United Nations coalition was threat¬ 
ened by the sudden turn of events. In the United States clamor arose to 
bomb the Communist “sanctuary” in Manchuria. The use of atomic weap- 
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ons was hinted at in a Presidential press conference. The Europeans, dan¬ 
gerously exposed if a general war should break out, counseled moderation. 
The British Prime Minister hurried to Washington lest the United States 
move too fast too soon. Nine meinhers of the Security Council, with India 
abstaining, voted to call upon the Chinese Cornmimists to withdraw from 
Korea at once. When the U.S.S.R. vetoed this step, events shifted to the 
Assembly. 

Now the United States pressed for the use of the Assembly’s new enforce¬ 
ment machinery. In January 1951 both the House and Senate resolved that 
the “United Nations should immediati'ly act and declare the Chinese Com¬ 
munist authorities an aggressor in Korea.” Other powers, howcwcT, includ¬ 
ing Britain and France, urg('d restraint. In their view no action should be 
taken that might lessen the United Nations’ chance of mediating in Korea. 
On December 14, the Assembly, on the suggc'stion of thirteen Asian and 
Arab countries led by India, appointed a cease-fire group consisting of 
India, Canada and Iran. This effort availed nothing. In January the cease¬ 
fire group r('porl('d that the Communists refused to hold discussions with it. 
The withdrawal of American aid from Formosa, of foreign trooiis from 
Korea and reprc'seiitation for Communist China in the United Nations had 
to precede any cease-fire, in the Communist vic'w. On Fc^bniary 2, 1951, the 
Assc'inbly, by a vote of 44 to 7 with 9 abst(‘ntions, adopted a United States 
proposal that Communist China had ‘Vngaged in aggression in Korea.” The 
negative votes were east by the five members of the Sov iet bloc and Burma 
and India. Afghanistan, Egypt, Indonesia, Pakistan, Saudi Arabia, Sweden, 
Syria, Yemen and Yugoslavia abstained. 

Noting that the Security Council could iu)t fulfill its responsibilities, the 
Assembly’s resolution also iirovided for an Additional Measures Committee 
and a '‘good offices” committee composi'd of tlu^ Assembly’s President and 
two persons designatc'd by him. The former was to propose additional 
means of meeting the aggression in Korea if mediation by the latter failed. 

In the meantime, events in the field recpiired new political and military 
dir(*ctives. By March, the Chini'sii forces were being driven back into 
North Korea. Once more many Members urgc*d restraint and further diplo¬ 
matic efforts to settle the Korium affairs b(*fore any major adv ance above 
the 38th parallel. Although apprised of this view. General MacArthur chose 
another line. He announced publicly that since the Communists could not 
conquer Korc'a by force, they must be “painfully aware” that they would be 
badly beaten if the United Nations carried its military operations to the 
Chinese mainland itself. The President of the United States then dismissed 
the General from all his Pacific Commands on two counts. He had disre¬ 
garded instructions regarding public announcements from the field. He 
was clearly not in sympathy with the policy of his government. To follow 
the General’s proposals to bomb Manchurian bases, the President declared, 
would be to risk “starting a general war.”^® 

83 For the facts and controversy on Mac Arthur’s dismissal, see Military Situation in 
the Far East, Hearings befor(i the Committee on Armed Senices and the Committee 
on Foreign Relations, U.S. Senate, 82nd Congres.s, 2nd Session, May and June, 1951. 
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The Communists now launched fresh attacks against United Nations 
forces under General Matthew B. Ridgway, MacArthur s successor. These 
failed utterly. Meanwhile the Additional Measures Committee had been 
hard at work. On May 18, the Assembly accepted its proposal that all the 
Members of the United Nations apply an embargo on the shipment of war 
materials to Communist China. At the same time the Good Offices Com¬ 
mittee was requested to keep trying. This was the Assembly’s first recom¬ 
mendation of economic sanctions on any scale. Prospects for a settlement, 
however, developed in a different way. On June 23, 1951, Jacob Malik of 
the Soviet Union declared in a radio broadcast that his people desired peace 
and that as a first step there should be “discussions . . . between the bellig¬ 
erents for a cease-fire and an armistice providing for the mutual withdrawal 
of forces from the 38th parallel.” The United States, after conferring with 
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its sixteen fighting allies, instructed General Ridgway to begin cease-fire 
discussions with the Communist leaders. The United Nations negotiators 
(Americans and South Koreans) insisted that an armistice line must con¬ 
form generally to the existing fighting fronts. On this issue the talks broke 
down only to be renewed again in October in the tent city of Panmunjom. 

Finally, it was agreed that iirisoner-of-war lists would be exchanged and 
preliminary agretments were reached on procedures for a projected armis¬ 
tice to be declared on December 27, 1951. Major disagreements arose, 
however, concerning (1) the manner and timing of the prisoner exchange, 
and (2) the terms for armistice enforamuMit. 

In February the Communists demanded that a political conference be 
held within three months after an armistice to deal with such problems as 
witlidrawal of all foreign forces from Korea, peaceful settlement of Korean 
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questions, and “other questions relating to joeacc in Korea. ^ The United 
Nations negotiators accepted the proposals but substituted ct cetera for 
the last phrase, an attempt to separate the Korean issue from other issues, 
like a seat for Red China in the United Nations. They rejected a Commu¬ 
nist demand that the Soviet Union be named as a neutral armistice in¬ 
spector. The major disagreements, however, boiled down to the issue of 
“automatic versus free choice*^ rexiatriation of prisoiu'rs of war. The Com¬ 
munists refused to accept the United Nations proposal that no prisoner be 
forced to return against his will. 

A turning point was readied in November 1952 when India prox)osed to 
the General Assc'inbly a resolution designed to end the conflict. The plan 
included provisions that no force should be used in n'patriating prisoners 
and that Poland, Cz('chosl()\'akia, Switzerland, and Sweden be named as a 
Commission to administer repatriation. On December 3 this resolution 
was adopted o\(t the dissenting vote's of the Sovic't bloc. Although the 
Communist negotiators at Panmunjom rejected the United Nations pro¬ 
posal, it was a significant event. The fact that it had been prc'S(.'nted by 
India, the leading Asian nation in the United Nations, had an important 
impact because it showed that the Korean action was truly thc' concern of 
the international organization and not just that of the Unitc'd States. In 
supporting the Indian resolution the United States rejected the notion of 
unilateral action which would have threatened the United Nations coalition. 

In early 1953 it was suggested by Senator William Knowland that, since 
there was little prospc'ct for an armistice, the United States blockade Red 
China and jiroseciite the war more vigorously, with or without the support 
of the United Nations allies. Acrimoniously he i)ointed out that Britain 
was continuing to trade with China, though the trade was in nonstrategic 
materials. Secretary of State Dulles and Foreign Secretary Eden met, and 
an American statement was issued assuring Britain and the United Nations 
that the United States had no intention of going back on its piTu ious deci¬ 
sion to sec'k a United Nations settlement in Korea. 

Beginning in March the pc'ace talks bc'canu^ more productive. The ("oin- 
munists offered to exchange sick and wounded prisoners imnu'diatc'ly, and, 
on April 20, this limited exchange began. On May 25 the United States 
made a “final” peace offer based on the Indian-sponsored resolution. This 
was supported by the United Nations allies except South Korc'a. President 
Rhec opposed the United Nations compromi.se which left Korea divided 
and too many political questions undefined. 

On June 8 the United Nations and Communist commands signed an 
agreement providing for a Neutral Nations Repatriation Commission, com¬ 
posed of Swx'dcn, Switzerland, Poland, Czechoslovakia, with India added 
as a fifth member. This Commission was to decide repatriation questions 
on the basis that no prisoner would be returned against his will. 

With a truce seemingly ready to sign, the dissatisfied President of South 
Korea precipitated a crisis by ordering his troops to release 25,000 anti-Red 
prisoners of war. President Eisenhower and Secretary Dulles repudiated 
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Rhee’s actions and sent a special mission to Seoul. After protracted consul¬ 
tation, Rhee was persuaded not to undermine an armistice. However, the 
Korean President stated that his acceptance was conditioned on a peace 
conference being held within ninety days, and further stated that he would 
walk out if Korean unification were blocked. While these events were tak¬ 
ing place, the Communists’ biggest olhmsive in two years was thrown hack. 

Peace talks were resumed and on July 27, 195.3, General William Har¬ 
rison for the United Nations Command and General Nam II for the Com¬ 
munists signed an armistice agreement. It was then countersigned by Gen- 
('ral Mark Clark, who had succeeded Ridgway, and by General Peng 
Teh-huai and Marshal Kim II Sung. The agre(?ment recommended that a 
general peac-e conference b(> lield within three months and provided for 
the nonforcible repatriation of prisoners of war under the direction of the 
neutral nations commission.'*'* The rehabilitation efforts of the UN Korean 
Reconstruction Agency, created by the General Assembly in December 
1950, iire discussed in Chapter 18. 

In anticipation of the recommended political conference. President Pear¬ 
son called a meeting of the G(?neral Assembly for August 17, 19.53. It was 
evident that, although the fighting had been stopped, important political 
decisions — including the fate of P'ormosa and a United Nations seat for 
Communist China — woidd have to be made before the Korean episode 
would be concluded. Nonetheless, the United Nations had undertaken an 
unprecedented action to stop aggression through voluntary military sanc¬ 
tions, had arranged the freeing of prisoners preparatory to a final settlement 
and had initiated a reconstruction program. This experience revealed, 
however, how difficult it still was, within the loose UN framework, to 
mobilize effective collective sanctions, to consummate an effc;ctive settle¬ 
ment and to provide adequate rehabilitation. 

The United Kingdom's Complaint Against Iran 

In 1951 the Iranian drama was reopened, though the powers were cast in 
rol(!s different from those they had played four years earlier. 

On March 7, 1951, the pro-We.stern premier of Iran, General Razmara, 
was assassinated by members of a group which sought the liberation of Iran 
from Briti.sh inlltience and nationalization of the oil industry. In April the 
Shah called the nationalist leader, Mohammed Mossadegh, to form a gov¬ 
ernment. On May 1 the Majlis (Parliament) passed an Oil Niitionalization 
Act, terminating the concessions which had been awarded the Anglo- 
Iranian Oil Company in 1933 and expropriating the world’s largest oil re¬ 
fining plant at Abadan. 

A British diplomatic mission to Iran failed to meet with success. Presi¬ 
dent Truman sent a personal representative, W. Averell Harriman, to 
Teheran and London in an attempt at mediation. He too was ultimately 
unsuccessful. Despite Mossadegh’s insistence that the matter was exclu- 

See The New York Times, July 27, 19.53 for complete text of armistice and supple¬ 
mentary agreements. 
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sively within Iran’s domestic jurisdiction, tlie United Kingdom instituted 
proceedings in the International Court of Justice. The Court ordered pro¬ 
visional measures to maintain the sfntus quo while it considered the ques¬ 
tion of .its competence to decide the issue. Iran immediately withdrew its 
acceptance of the compulsory jui'isdictiou of the Court, but the tribunal 
continued tlie cas(\ 

Boiling with nationalist fcr\ or, Iran forced the evacuation of Eiigli.sh per¬ 
sonnel from Abadan. British forces in the Middle East were streiigthened. 
The Lion, howex’cr, did little but growl. Then, on September 28, the 
United Kingdom rei>resenfati\e rt'quested th(> Security Council to place 
the Anglo-Iranian question on its agenda. The British said that they ac¬ 
cepted the principle of nationalization, but that Iran’s rejection of the Inter¬ 
national Court’s prox’isional orders and the expulsion of the Oil Company’s 
Ijersonnel from Abadan had created a threat to peace and security. 

On October 15 Mossadegh, at the Council’s invitation, flew to Lake 
Success to defend his country’s action. Playing the great powers against 
each other, he challenged the competence of the Council and said the only 
issue was that of compensation to the Oil Company. Two days later the 
Council adjourned to await the Court’s determination. On July 22, that 
body, in a 9 to 5 decision, found that it had no jurisdiction in the case. The 
Court held that the agreement signi'd betweim the Iranian government and 
the Oil Company in 1933 was merely a concessionary contract between a 
government and a foreign corporation and did not regulate relations be¬ 
tween the gov'ernments of Iran and the United Kingdom.'*’’’ 

Iran now had control of its natural riches but lacked the technicians 
to exploit them. Both Britain and the United States refused to aid her. The 
flow of oil from Abadan slojiped; Iran was on the verge of bankruptcy. 
Events in 19.53 were ominous, as Mossadegh sought to stifle the Shah and 
the Majlis. As virtual dictator of Iran hc' played a dangerous game of 
courting Communist support. Before the; year was out, however, the Shah 
had regained control, and Mossadegh was awaiting trial for treason. There 
was hope of improved relations between Iran and the West. 

Colombian-Peruvian Asylum Cases, 1950-1951 

This case was brought before the Court in October 1949 by Colombia, 
which sought a judgment in its dispute with Peru regarding the interpreta¬ 
tion of treaties between the two countries dealing with asylum. The dis¬ 
pute arose when the Colombian Ambassador at Lima, Peru, granted asylum 
to Victor Raul Ilaya de la Torre, head of the Peruvian “American People’s 
Revolutionary Alliance,” who had failed to (effect a revolutionary coup. 
Colombia sought safe-conduct for him out of Peru. The Peruvian govern¬ 
ment refused, and the two governments disputed the obligations regarding 
safe-conduct in the treaties in question. Actually the Court assumed juris¬ 
diction on application of both parties because they were unable to draw up 
a special agreement submitting the case to court. 'Tlie Court decided in 
3S1CJ Reports, 1952, p. 11.5. 
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favor of Peru stating that asylum had not been granted in accordance with 
tlie treaties and that there was no obligation on Peru to grant safe-conduct 
to flaya de la Torre.'"’ CJoloinbia immediately asked for an interpretation 
of the judgment, a request the Court ruled inadmissible. 

When Peru next asked tlial the revolutionary leader be delivered up, 
Colombia asked the Court whether it was bound to comply. Voting 13 to 
1 tlie Court held that CJolombia was not bound to delivtT Ilaya de la Torre 
to the Peruvian authorities since the treaties did not specify how political 
asylum was to be terminated. The Court did its best to please both parties 
and suggested that a solution would follow the “good neighborlincss” that 
characterized relations between the Latin American republics.’*^ 

The Anglo-Norwegian Fisheries Case, 1949-1951 

Once again the unsuspecting cod figun'd prominently in a ca.se before 
an international tribunal. Some of the best fishing grounds lie along Nor¬ 
way’s craggy coast and in her breath-taking fjords. Norway sought for 
many years to protect her fishery industry by insisting that her territorial 
waters extendecl seaward four miles from a base line along the .shore. The 
United Kingdom protested against the manner in which the base line was 
drawn. In September 1949 the United Kingdom, after a number of British 
trawlers were sc'ized and condemned, filed an application with the Court 
claiming that Norwegian regulations violated international law. Both par¬ 
ties had filed declarations acceiiting the Courts compulsory jurisdiction. 
The Court held in two votes of 10 to 2 and 8 to 4 that the Norwegian regula¬ 
tions were not contrary to international law. Norway’s sharply indented 
coast presents special difficulties in establishing a law of territorial waters.®® 

Rights of Nationals of the United States in Morocco, 1950-1952 
This case marked a historic occasion as it was not only the first time the 
United States was a party before the Court but also the first occasion in 
which the United States was involved in compulsory jurisdiction. In Octo¬ 
ber 1950 France instituted proceedings against the United States on the 
question of the rights of Americans in Morocco under a number of treaties, 
some of which dated from the nineteenth century. Under these treaties 
American businessmen claimed special treatment in matters of trade, con¬ 
sular jurisdiction, foreign exchange and taxation. When diplomacy failed, 
France invoked the compulsory jurisdiction of the Court. In a series of 
decisions in August 1952 the Court managed to find for the United States in 
some a.spects of the case and for France in others. 

Complaints Against France in North Africa 
The rise of nationalist movements throughout Africa and the Near and 

38ICJ Reports, 1950, p. 266. 

87 ICJ Reports, 1951, pp. 71-84. 

38 ICJ Reports, 1951, p. 116. 
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Far East is one of the most important phenomena of the postwar period. 
Many of the problems arising from these events have come before the 
United Nations. Two of them involved France and her North African de- 
pendencies, Morocco and Tunisia. 

In 1951 there was a series of clashes betwec'ii \Ioroccan nationalists and 
French troops. These incidents led Eij\pt and the othei Arab states to re¬ 
quest the General Assembly on October 4 to place on its agenda the ques¬ 
tion; ‘Violation of the Principles of the Charter and of the Declaration of 
Human Rights by France in Morocco.'’ 

The problem was discussed by the Assembly’s General Committee which 
considers the agenda. Egypt charged that the French had refused to respect 
the promises made to the people of Morocco when France assumed a pro¬ 
tectorate over that country in 1912. France had then agreed that the Sultan 
should be independent and the integrity of his dominions respected. The 
French argued that the General Assembly had no jurisdiction to interfere 
in a matter regulated by a treaty between France and Morocco. They fur¬ 
ther stated that reforms were being carried out in Morocco and that United 
Nations intervention would tend to disrupt progress. 

Canada proposed a resolution recommending that consideration of the 
question of placing the item on the agenda ‘‘be postponed for the time 
being.” This proposal was accepted by the Committee by a vote* of 6 to 4 
with 4 abstentions. The United States and United Kingdom supported 
postiDonement; the U.S.S.K. opposed it. 

When the General Assembly plenary session considered the Committee’s 
recommendation, the Arab delegates press(?d for rejection of the Com¬ 
mittee report and for open debate on the Moroccan issue. France’s Foreign 
Minister, M. Schuman, warned that such debate would jeopardize discus¬ 
sions on reforms which were in progress. The Soviet delegate stated that 
the colonial powers desired to suppress discussion. The United States dele¬ 
gate, Mr. Ernest Gross, felt that discussion should be postponed so that 
French-Moroccan talks could proceed under favorable conditions. On 
December 13, the Committee’s recommendation to i)ostpone consideration 
was adopted by a vote of 28 to 23 with 7 abstentions. 

Less than two months after the General Assembly had deferred discus¬ 
sion on Morocco, fifteen Arab and Asian countries turned to the Security 
Gouncil and requested it to consider the problem of Tunisia. They ex¬ 
pressed “their deep concern over the alarming news of military interven¬ 
tion and the arrest [by the French authorities] of iropular leaders, which 
actions, in their opinion, constitute a threat to international peace and 
security.” 

On April 2, 1952, the Council discussed the procedural issue of placing 
the item on its agenda. The complaining governments maintained that 
France had deprived the Bey of Tunis of his sovereign rights and had sup¬ 
pressed the Tunisians in their attempt to gain self-government. France 
maintained that a dispute no longer existed as the Bey and the French 
government were negotiating. It was the view of the Chilean representative 
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that a flat rejection ot the complainants’ request would be “a serious denial 
ot justice.” 

A dratt resolution to include tlie question on the agenda and one to in¬ 
vite tVie eompiauung gover\\n\eA\ls to the CouneW taVAe were rejected. C\i\\e 
Y^oposed a euiut^voinise resolution to place the item on the agenda with the 
understanding that such action would not imply any decision regarding the 
Councirs competence to consider tlie matter and then defer consideration. 
This compromise, as witli the two prior proposals, was rejected. In aJl three 
instances the voting showed five (including the Soviet Union) in favor of 
placing the itc'in on tlu^ agenda, two oiiposed (France and the United King¬ 
dom), and four abstejitions (including the United States). Lacking the 
seven affirmative \ott^s necessary to j)lace an item on the agenda, the mat¬ 
ter was, as in the Moroccan case, deferred. 

At the opening session of the General Assembly in the fall of 1952, the 
questions of Morocco and Tunisia were again discussed by the Political 
and Security Committee of the General Assembly. Despite renewed Arab- 
Asian demandij^for strong United Nations action, the Assembly adopted a 
Latin Americari resolution whicli called on the iiarties to negotiate in 
accordance with the spirit of the Charter. 

Tiiese events were significant in many resiiects. They pointed up the 
conflicts between colonial powers and natixe nationalists, between white 
and colored peoples, and between East and West. They offered the Soviet 
Union one of its best chances to fish in troubled waters and stir up old 
resentments. They presented the United States with the dilemma of sup¬ 
porting her westcTii allies, whose aid was necessary for luiroiiean defense 
plans, or supporting the awakening jieoples of the Near and Far East, 
whose friendship was necessary for the containment of communism and the 
maiulenance of international harmony. 

Conclusions 

The Korean affair was of crucial importance in the development of the 
United Nations. First, it marked the abandonment, for a time at least, of 
big-power cooperation as the foundation ot international order. In meeting 
Communist aggression in Korea in June 1950, tlie young organization not 
only imposed military sanctions for the first time in tlie history of interna¬ 
tional organization; it also did so in the face of violent opposition on the 
part of two major powers, one a permanent member of the Security Coun¬ 
cil and the other so intended by the Charter’s framers. For all practical 
purposes sanctions were apjilied against the Soviet Union and China. The 
organization, therefore, was playing a role very different from that orig¬ 
inally intended. Despite the hesitation of India and much of the Moslem 
world, it had become a rallying ground against the “new imperialism” 
directed from Moscow. Yet the Korean war remained “limited” by choice 
of botli Communist and non-Communist powers. 

Secondly, a major overhauling of the United Nations resulted from the 
steps taken to meet aggression in Korea, in November 1950 the Assembly 
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assumed a new importance. It was given new machiucr)' and new respon- 
sibilities to help it stand in for the veto-ridden Secnrily Council. This devel- 
opinent marked no change of direction; it did mark a great speed np in the 
evolution of the United Nations. Since the So\iet Union could not be 
counted upon to repeat its absence from the Council of June and July 1950, 
the Assembly must be retooled so as to be able to cope with aggiession. 
Nothing could ho done, of course, to alter its basic authority without an 
ainendjnent of the CJiarter. ft could not, lor example, make binding deci¬ 
sions. But w’ays were devised to augment its powers of recoinniendation 
and persuasion. 

Third, in all these developments the inlluence of the United States was 
the most important single factor. Yet United States policy itself was modi¬ 
fied by the alignment of forces in the Assembly and the Security Council. 

Finally, the problems of China and Korea revealed basic dilferences in 
attitude regarding die United Nations’ role in relation to Communist aggres¬ 
sion in Asia. The Assembly’s February 1st resolution showed that, in addi¬ 
tion to the opposition of the Soviet bloc, the Arab-Asian iaJ|pns were reluc¬ 
tant to join with the American, European and Coninionwt^th powers. In¬ 
deed, India and Burma actixely opposed the United States-sponsored reso¬ 
lution. In calling the People’s Republic an aggressor, the Assembly, accord¬ 
ing to these states, had heightened the conflict by closing the door to any 
future negotiations a United Nations body might sponsor. In the back¬ 
ground lurked distrust of the white man's imperialism. To the great ma¬ 
jority of Members, howe\x*r, the Chinese action was aggression, and the 
General Assembly was entitled to call it that. It remained the policy of 
the Assembly that Korea should be united, free and independent. 

Prior to Korea it can be said that, while the United Nations had not 
ushered in the millennium, it had achieved a consideral)le degree of success 
in resolving international differences. The new organization had shown an 
astonishing amount of flexibility in a period of dangcTous international ten¬ 
sion. Unlike the League in the 1930’s it had not been abandoned. This was 
because all its Members, for one reason or another, felt it was important. 
In a world of atomic weapons and "super-power” conflict, there seemed to 
be no safety for the smaller states save in backing a universal organization 
that might ameliorate the disputes of the mighty and deter aggression. Re¬ 
gional pacts, though a necessary adjunct to a universal collective security 
organization, were too reminiscent of alliances that had ended in war. 
Hence, the smaller powers supported the United Nations. 

The larger powers, curiously enough, did also. The United States backed 
the United Nations from the very start as an earnest of its intention to play 
a cooperative role in world affairs. Even when cooperation gave way to 
“cold war,” the organization continued to be important. It proved to be a 
useful instrument of “total diplomacy” in a world perpetually threatened 
by “total war.” Some tasks that could not be undertaken by the United 
States alone might be managed by the United Nations if the United States 
provided the impetus. The Palestine, Indonesian and Greek problems were 
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cases in point. The organization could intervene where a single powerful 
state could not. The organization proved, in some measure, to be a rallying 
ground against communist expansion. Yet at the same time it provided 
ever-ready means for reaching an agreement when an agreement was 
desired by the powers concerned. 

Paradoxically, the Soviet Union also backed the “political” organs of the 
United Nations and for much the .same reasons. It provided an ever-ready 
propaganda forum. It was usefid even when condemned as a tool of 
Anglo-AmcTican imperialism. Such charges fell on responsive cars in Asia 
and the Near Ea.st. (Continued participation in the United Nations was part 
of the Soviet “peace offensive.” Neither the U.S.S.R. nor the United States, 
in short, could aflbrd not to participate. 

For Britain and France the organization was a means of supplementing 
their declining power. Britain was (piick to seek redress of grievances in 
situations conccTiiing the Corfu Channc‘1, EgyjJt and Iran. For the Pal¬ 
estine problem, the organization was a way out. France, it is true, was less 
active in United Nations affairs. Her policy focused more intensively on 
r]uropean regional dt'velopments. Yet her permanent membership in the 
Security C’ouncil was one of a diminishing number of reminders of her 
great-power status. 

As disputes increasingly came to ini’ohe conflicts bctw'cen the major 
powers, the Assembly assumed tasks that, according to the Charter, should 
have been tlni lot of the Security Council. It became obvious almost at 
once that the latter was useful in .settling dispute's directly in proportion to 
the extent its peinument members were not involved. The Spanish and 
Creek cases were the first to suggest the possibilities of an appeal to the As¬ 
sembly when the (Jouncil was unable to act. 'Phe Indonesian and Kashmir 
eases, how('\'er, suggested that there was still an important role for the 
Council to play when the big powers were not directly in\olved in a mat¬ 
ter. In the Palestine case the action of the two bodies was mutually sus¬ 
taining. It should be noted that the majority of political disputes handled 
in the Assembly were referred directly to it. The Soviet Union, moreover, 
has been nearly as active as the Western powers in utilizing the Assembly 
as a political body. While the United States and the United Kingdom re¬ 
ferred such problems as Korea, Greece and Palestine to the Assembly, the 
U.S.S.R. pressed the A.ssembly for measures regarding Spain, the complaint 
of United States aggression against China and the disposal of the Italian 
colonies. 

Did this shift in balance from C’ouucil to Assembly actually help to main¬ 
tain peace and security? It is too soon to answer definitively. The (juestion, 
however, can be answered tentatively in the aflirmati\’e. Even the United 
States and the Soviet Union were restrained by the balance of forces that 
emerged from discussion in the “town meeting” of the world. The increas¬ 
ingly influential role of the Assembly, however, presents problems. It should 
be remembered in this connection that the Security Council veto protects the 
small as well as the great. It protects the small power against being morally 
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committed to collective action when the big powers are not in agreement. 
The new role of the Assembly is no cure-all. It would be foolish, for ex¬ 
ample, for the Assembly to undertake collective measuies when a two- 
thirds majority did not command sufficient powder to cope with the aggres¬ 
sion. Yet the experience of nine wars suggests that lack of big-power unity 
does not necessarily render collective action ineffective. 1 he test is whether 
sufficient powder can be mobilized against aggression. The Assembly, more¬ 
over, because it is the forum for all states and shades of opinion, may be 
rather more effective in tempering power with justice. 
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Regulating the Use of Force 


“The fourth is freedom from fear — whicli, translated into world 
terms, means a world-wide reduction of armaments to such a point 
and ill such a tliorough fashion that no nation will be in a position 
to commit an act of physical aggression against any neighbor — any¬ 
where' in the w^orld. 

“That is no x ision of a distant millennium. It is a definite basis for 
a kind of w'orld attainable in our time and geucratiou.” 

— Fuanklun D. Roosevelt ^ 


Concern for disarmament has increased in proportion to the destructive¬ 
ness and cost of warfare, amply demonstrated by two World Wars within 
a single generation. This concern rc'snited from moral, political, ejconomic, 
and humanitarian considiTatioris. Although w^ar has always been widely 
abhorred, the Hmited wars fought by professional soldit'rs in the eighteenth 
century failed to attract attention to the burdens and dangers of armaments. 
It was the revelations of war conducted by the Icvcc cn masse (mass cit¬ 
izen armies) during the Napoleonic struggles that led statesmen to ponder 
the advantages of reducing armament burdens. Many governments began 
to realize they had neither the material and human resources nor the ad¬ 
ministrative skill to fight such wars. The backwardness of Russian tech¬ 
nology as well as humanitarian and political motivations, for example, in¬ 
fluenced the Russian (Jzar, Nicholas II, to call the First Hague Conference 
in 1899 in order to seek an “understanding not to increase . . . armed mil¬ 
itary and naval forces, and . . . the budgets pertaining thereto; and a pre¬ 
liminary examination of the means by which even a reduction might be 
effected in future* in the forces and budgets above mentioiuid.” ^ 

Although the F'irst Conference was attended by representatives of twenty- 
eight nations, including all the major powers, nothing more was accom¬ 
plished than the passage of two pious resolutions which noted that a 
lessening of the armaments burden was “extremely desirable for the in- 

^ Annual Message to Congress, January 6, 1941. 

2 Merze Tate, The Disarmament Illusion (New York: Macmillan, 1942), pp. 107 ff. 
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Crawford, in the Newark News 


"THE OBSERVER" 


crease of the material and moral welfare of mankind.” * Despite the fact 
that the Second Hague Conference was attended by forty-four nations in 
1907, it fared no better.'* 

Disarmament lies close to the nerve center of international politics, 
national insecurity, which paradoxically enough, is a result of the incessant 
struggle for power waged in a frustrating quest for increasing security. Not 
only did the Czar and other nineteenth-ctmtury leaders seek economy in 
reducing armaments; they also sought military safety. If nations could agree 
to limit their armaments to mutually accepted levels, there might be safety 
for all. Armaments, in short, were thought to be a cause of war rather than 

* Ibid., p. 285. 

*Jbid., p. 341. 






474 LEAGUE AND UNITED NATIONS AT WORK 

a symptom of the constant struggle for iiovver in intcTiiational affairs. In¬ 
deed, there was evidence that some nineteenth-century wars were caused by 
disputes and fears rcgardiiig the level of armaments in certain European 
countries.'" Was not the steady rise of German naval power, moreover, a 
cause of Anglo-German rivalry and therefore one of the several causes of 
the First World War? Until the disillusionment of th(J League’s efforts, 
therefore, great hojK's were pinned on disarmament as a main avenue to 
peace. 


T/fe Begiilafion of Force Under Ihe League 

Disarmament occupied a central place in the League system, more so 
than was to he the case in the United Nations. Despite the failure of the 
Hague Conference to make any progress whatsoever, there was a general 
conviction after the bloodshed of World War I that another try must b(' 
made. “The men who knew best how Europe had stumbled helplessly into 
that fatal catastrophe were convinced that the armaments race which prc'- 
ceded it had been the greatest single element in making disaster inevitable.” ® 
Obviously, improvements had to be made over the Hague approach. Op¬ 
portunity came with the Armistice. Disarmament, in the minds of the chief 
architects of the League, was one element in a tripU' formula for peace: 
Arbitration, Scxairity, DisarmamcTit. This structure seemed promising, but 
which of the three pillars was to be raised first? Did security depend upon 
disarmament or vice versa? Should improved arbitration be sought before 
the others? The League never found a satisfactory answer.’’^ 

Nearly all the League planners sought to reduce or control armaments. 
Smuts proposed the abolition of compulsory military service, limits on mil¬ 
itary equipment to be fixed by the proposed Council, and the nationaliza¬ 
tion and international inspection of arms factories. Wilson’s suggestions 
closely resembled those finally incorporated in the Covenant which are dis¬ 
cussed below. For the British Sir Edward Grey warned that a revived 
“conc‘(Tt” was necessary to control the armaments race, which he predicted 
would lead either to revolution or war. The French, as we have noted, 
gave sanctions priority over disarmament and made proposals looking to¬ 
ward an international police force. 

A concrete step toward disarmament was taken when German armaments 
were sharply curtailed by the Treaty of Versailh's “in order to render pos¬ 
sible the initiation of a general limitation of the armaments of all nations.” ^ 
The Covenant attempted a further step in affirming in Article 8 that “the 

See Robert Strausz-Hup^ and Stefan T. Pos.sony, International Relations (New 
York: McGraw-Hill, 1950), Chap. 20. 

® F. P. Walters, A History of the League of }^ations (New York: Oxford University 
Press, 1952), p. 217. 

The reader is reminded of the discussion of collective security under the League in 
Chap. 5. 

8 Part V of the Treaty of Versailles, 
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maintenance of peace requires the reduction of national armaments to the 
lowest point consistent with national safety and the enforcement by com¬ 
mon action of international obligations.” Nations were not expected to 
disarm, but to reduce their armaments, which were to be utilized to insure 
domestic safety and to enforce the collective security provisions of Articles 
10 and 16 of the Covenant. What the appropriate armament levels were to 
be was left for the Council to decide, “taking account of the geographical 
situation and circumstances of each state. ...” The same article also ex¬ 
pressed a widely held notion “that the manufacture by private enterprise 
of munitions and imphrments of war is open to grave objections.” The 
Members were also “to undertake to interchange full and frank information” 
on their armaments and war industries. The Covenant, in short, exi)ressed 
a hope, rather than an obligation, that nations .should ci'ase to be the sole 
judges either of the equipment necessary for their arsenals or the use to 
which it should be put. 

Permanent Advisory Commission and Temporary Mixed Commission 

Progress was slow. The Covenant had also provided for a permanent 
Commission to advise the Council on the reduction of armaments “and on 
military, naval and air (luestions generally.” It was composed of technical 
experts, that is, representatives of the respective armed forces of the gov¬ 
ernments on Ukj Council. In 1920, with the embers of war scarcely extin¬ 
guished, this Commission advised that any reduction of the forces of the 
League’s principal Members would be premature. Perhaps it was impos¬ 
sible to expect any other recommendation from professional soldiers. The 
First Assembly was dissatisfied and appointed its own body that NoA’cmber 
to consider the armaments problem in “wider terms.” This group was known 
as the Temporary Mixed Commission and was composed of twenty inde¬ 
pendent experts instead of governmental representatives. Political, social, 
and economic expertise was “mixed” with military competence. 

The first fruit of the Mixed Commission was the Esher Plan — named 
for Lord Esher, one of its members. This proposal rested on the shaky but 
then fashionable premise that armaments cause wars and the corollary, that 
disarmament in itself can promote security. The scheme called, therefore, 
for the organization of European armies in units of 30,000 men each, ex¬ 
clusive of colonial contingents. France was to be allotted six units; Italy 
and Poland, four each; Great Britain, Czechoslovakia, Greece, Yugoslavia, 
Holland, Rumania and Spain, three each; with other states allotted two or 
one, as appropriate. 

No power seriously rose for this bait, and Lord EshtT himself soon sug¬ 
gested that it be withdrawn.® To the French, Belgians and Poles it offered 
no security against a resurgence of German power which depended as 
much on industrial might and a growing preponderance of skilled manpower 
as it did on forces in being. The failure of this approach served to identify 


* Walters, op. cit., p. 221. 
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the problem of security with that of disarmament. Clearly, those powers 
that feared Germany would not lower their guard until some system was 
devised to insure that armed attack under any circumstances would not 
only be illegal, but would be subject to overwhelming punitive action. A 
resolution of the Assembly in 1922 noted that a reduction in armaments 
could not be successful unless coupled to “a satisfactory guarantee? of the 
safety of states.” The Temporary Mixed Commission, therefore, sought 
security by means of compulsory arbitration and sanctions as well as dis¬ 
armament. The ill-fat('d Draft Treaty of Mutual Assistance and the Genev^a 
Protocol were the result.^^ 

The Washington Treaties 

It is only fair to say that the proj)onents of the Esher scheme were influ¬ 
enced by events going on at the same time outside the League that seemed 
to promise well for disarmament. The United States, although not a League 
Member, was also bent on disarmament, both to compensate for not joining 
the. League and to reduce the burden of maintaining large' arinainents. In 
1921 President Harding invited the principal naval powers to a Conference 
in Washington in the hope of halting an onerous naval race already in 
progress. The resulting naval agrec'inent of February 1922 succeeded in 
limiting battleships and aircraft carriers by niiiniTical ratio, of 5:5:3: 
1.75 : 1.75 among the United States, Great Britain, Japan, Italy and France 
respectively. Limitations were also plac(?d on the tonnage and armament 
of these vessels, but no agreement was reached on limiting submarines, 
destroyers and cruisers. 

Unfortunately, the ratio could not be appli('d to land forces in Europe 
for several reasons. Most important was the fact that a reduction in naval 
arms was possible because the Washington naval powers had achieved a 
measvire of security from other treaties of the Conference? itself; The Four- 
Power Treaty pledging the signatories to cooperation and mutual help in 
the Pacific and the Nine-Power Tn'aty guaranteeing the independence and 
integrity of China. AnotluT reason was that large naval vessels were more 
susceptible to the ratio treatment than were land forces. Both Britain and 
Japan, moreover, stood to gain if the industrial giant, the United States, 
could be persuaded to halt its building program. The United States, in 
turn, found the Washington Treaties to be the best defense of its interests 
in the Pacific since Congress was reluctant to spc'nd money to fortify Pacific 
bases. All powers w(?r(* pleased with the arrangement. But, unfortunately, 
no machinery or penalties were cheated to put teeth in this system. Japan 
lived up to the agreement for only a short time. Moreover, later efforts 
at the Nav^al Conference at Geneva in 1927 to limit cruisers, destroyers and 
.submarines w('re of little or no avail. The surface reason given was that no 
common yardstick could be devised to mc'asure the divergent interests and 
commitments of the powers. The London Naval Conference of 1930 had 


i^See Chap. 5. 
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better luck. The United States, Britain, and Japan at least agreed on lim¬ 
itations for the above three types of vessels. A meeting in 1935 produced a 
construction lioliday between Britain, France and the United Statiis. The 
saber rattling ol Germany and Italy made further progress impossible. 

The Preparatory Commission 

Having lulled to tighten the security machinery of the Covenant, the 
Temporary Mixed C^ominission w'cnt out of business after 1924. The powers 
then pursued security outside the I^(^agu(‘ througli the Locarno Pacts. 
With this objective apparently achieved, the Assembly once again called 
upon the Council in 1925 to tackle the disarmament problem directly by pre¬ 
paring for a disarmament conference. The Council then established a body 
called the Preparatory C^ommission for tin? Disarmamc'nt (Jonfercnce. It 
was compos(‘d of governnKMital represtnitatises wlio labored for five long 
years to recommend means of reducing armaments. Two subcommissions 
were established to consider military and socio-economic aspt'cts of the 
problem and to agree on ways of defining and comparing armaments. In 
1930 a draft “Convention on tlu^ lleduction and lamitation of Armaments” 
was finally completed for the consideration of go\ ernments.*- 

Great hopes were held for the Preiiaratory (Commission, which was the 
center of attention on the international stage for several years. It included 
all tlie States then on the Council and six other League Members i)lus Ger¬ 
many, the Soviet Union and e\’en the United States. The latter was repre¬ 
sented by Hugh Ciibson, who was held on a tight rein by his government. 
The United States never iXTinitted the League Members to forget that she 
had not subscrilx'd to the full obligations of the Coviaiant. She felt sympa¬ 
thetic rather than vitally concerned with the f)ressing ixoblems of disarma¬ 
ment and security. 

Two further events augured well for the dclibc'rations, the signing of the 
Pact of Paris (Kellogg Pact) in 1929, and the adoption by the Assembly 
of the General Act for the Pacific Settlenu'ut of International Disiiutes in 
1928. Yet the Preparatory Commission made little headway. The Draft 
Convention was as notable for its omissions as for its accomplishments. 
Agreement on principles of action was nearly impossible to reach owdng to 
the differing strategic interests of the powers. Could a distinction be made 
between offensive and defensive weajions? How to measure' military poten¬ 
tial? Could or should there be international supervision of armament in¬ 
dustries? What defenses were needed for a given country’s defense? 

Agreement was finally reached on the following principles: budgetary 
limitation of war material; time limits on active military service; establish¬ 
ment of a Permanent Disarmament Commission; limitation of effectives in 

See pp. 127-128. 

12 For the Commission's work, see J. W. Wheelcr-Bonnett, Disarmament and Security 
Since Locarno, 1925-~31 (London: Allen & Unwin, 1932); S. de Madariaga, Disarma¬ 
ment (New York: Harcoiirt, Brace, 1929); and F. P. Walters, A History of the League 
of Nations, Chaps, 18, 31, 41, and 44. 
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in th forces; limitation of naval weapons by ratio and category 

ine manner of the 1930 London Conference; and renunciation of chem¬ 
ical and bacteriological warfare. The Commission failed to agree on the 
abolition of conscription, the problem of how to limit trained reserves, or 
direct, as opposed to budgetary, limitation of war material. 

What were the basic dilRculties? There was no lack of memories of hor¬ 
rors of World War 1. There was still widespread rex'ulsioii against war. 
The difficulties were r(*ally politieal. The technical obstacles stemmed 
from the conflicting security policies pursued by the major powers. France 
continued its insistence on j)rior consideration of the' security qiu^stion and 
plugged for an elaborate system of armaments inspection. The Germans 
insisted on equality by stressing at first the disarmament promises of the 
\>rsaill(\s Tri'aty. The Draft Convention was unacceptable because it per¬ 
petuated the Versailles arrangement. Indeed, it was the shoal of security 
versus e(\uality on which the Preparatory Commission grounded and on 
which the Conference itself eventually foundered. Britain and the United 
States placed their hopes on agreements to reduce armaments rather than 
on new security obligations or international inspc'ction. After a delayed 
arrival, the Soviet delegate, Maxim Lit\'inov, dramatically proposed imme¬ 
diate, total and universal disarmament. This suggestion aroused more aj)- 
preheiisiou than applause. It would have weakened France in relation to 
her neighbor, Germany. France and her allies were already suspicious of 
the collaboration hetw^een the Soviet and German general staffs that had 
begun with the Treaty of Rapallo in 1922. Moreover, there was general 
distrust of the “danger from the Flast,” csjpecially since the Soviet Union 
had heaped abuse on the League and on its capitalist clientele. Rebuffed, 
the Soviet Union later suggested massive reduction of “offensive” wx'apons. 
Most alarming was the polarization of forces between the status quo pow¬ 
ers led by France, w’^hich were content with the Versailles Treaty, and the 
revisionist powers, including Germany, Italy, and, for a time, the Soviet 
Union, which were generally discontent with their lot. 

The Geneva World Disarmament Conference, 1932-34 

The League Council set February 1932 as the opening date for the full 
Conference. The great deprcLssioii had fastened its icy grip on the world's 
economy. The era of good feeling had evaporated, owing to the Japanese 
onslaught in Manchuria, the Austro-German Customs Union fiasco, and the 
increasing belligerence of Germany. Uneasiness and distrust stalked the 
corridors. Would it have been wiser to postpone the Conference for a 
time? Governments dared not. Petitions containing millions of signatures 
and delegations from numerous peace societies descended upon Geneva. 
Armistice Day in 1931 was the signal for mass disarmament meetings in the 
United States. It is hard to recapture today the intense faith in disarmament 
that stirred mankind a (juarter of a century ago. 

Representatives of fifty-nine of the sixty-four invited states foregathered 
at Geneva under the Chairmanship of Arther Henderson, whose prestige 
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((•) La)W all countries. Reprinted by permission of the artist. 


"THE CONFERENCE EXCUSES ITSELP' 


since liis appointment by the Council had been dimmed as he was no longer 
British Foreign Secretary.^ 

The smouldering differences of the Preparatory Commission imme¬ 
diately burst into flame. France, consistent to the end, proposed an ambi¬ 
tious scheme' for an international police force under League authority, com¬ 
pulsory arbitration, a clear-cut definition of aggression, and international 
execution and control of any disarmament convention. Britain, the United 
States, Germany and Italy hung back. The first two powiTs resumed the 
suggestion of defining offensive and defensive weapons and the abolition of 
the latter by treaty. Chancellor Briining urged “equality of status” for Ger¬ 
many, whose own disarmament was to be followed by general disarma¬ 
ment. Briining's political future and the course of German politics de¬ 
pended on the acceptance of this principle. When he failed to score, he 
was dismissed from office in favor of the less accommodating von Papen, 
soon to run interference for Hitler. The Soviet Union again urged that the 
only way to disarm was to disarm. 

Stalemate ensued. The gloom was briefly lifted when President Hoover 
cabled in June a suggestion for an all-round one-third reduction of land 
forces that were superior in strength to the 100,000-man army allowed Ger- 

See J. W. Wheeler-Bennett, The Pipe Dream of Peace (New York: Morrow, 1935). 
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many by the Versailles Treaty. Hoover also included the abolition of cer¬ 
tain weapons, including tanks, bombing planes and chemicals. But these 
seeds fell on inhospitable soil. More promising were overtures made in 
December by P^rance and the other principal powers when the right of 
Germany to equality was accepted in principle. But it was too little and 
too late. This concession might w('ll have b(*en helpful soim* years earlier. 
With the advent of Hitler to power in January 1933, hovve\'er, Germany 
decisively turned her face towards rearmamc'iit. In October tlu' Fiihrer 
marched Germany out of the CoidVrence and then out of the l.eagiie. 

Other j)lans failed to relie\'e the deadlocked Conli'iCMice, wliich, its Gen¬ 
eral Commission and Bureau exceptc*d, adjourned for a time to ptTmit 
bilateral negotiations through traditional diplomatic channels. The smaller 
powers, heljilessly enm(\sli(*d in the trials and intrigues of the big powers, 
exerted unceasing pressure tor further efforts. For the British, Prime Min¬ 
ister MacDonald urged armament reduction by stage's over a fivoyear period 
to specified levels and consultation among the Kellogg Pact signatories in 
the event of a violation of the Pact. This was a lightly camouflaged effort 
to associate the United States in sanctions arrangements. In May 1933 
Franklin Roosevelt, the new United States Prt'sident, accepted the outlines of 
the MacDonald plan and suggested, in addition, a general "solemn and 
definite pact of iionaggression.” His personal representative, Norman H. 
Davis, went on to explain that the United States was willing “to consult 
with the other states in case of a threat to i^eace” and to refrain from inter¬ 
fering with any collective' c'floiis to restore order. Such a proposal in 1935 
might have laid to rest tlic' British nightmare of enforcing an embargo on 
Italy against the United States Na\y. In 1933 th(^ proposal was ineffective. 
All hands now feared that a nonaggression pact was no stronger than a dic¬ 
tator’s word. 

After the departure of GcTinany, tlu* Confen*nc(' ground to a halt. It was 
adjourned in June 1934, but seems never to have been formally disbanded. 
Why did it fail? \\^iat, if anything, had it achieved? 

Most obvious was the ineluctable fact that Germany by 1933 sought 
rearmament, while the League was committed to disarmament. These ob¬ 
jectives were irreconcilable. Had steps been taken earlier to bring about 
the general disarmament and concomitant equality promised at Versailles, 
things might have been different. By the time the Conference was under 
way, a demagogue had risen to power who claimed he could burst the 
shackles of Versailles. He promptly made good his word, and the psycho¬ 
logical consequences were immense. The League could scarcely have suf- 
fc'red a cruder blow. The difficulty was, of course, that it was precisely 
German equality that France feared. For equality in arms inevitably 
spelled German industrial and probably political predominance in Europe, 
w Inch oft-invaded France could not abide. Britain, however, felt less en¬ 
dangered by Germany, and, as a re.sult, she was unable to agree with France 
on a common German policy.^^ 

^4 See Arnold Wolfers, Britain and France Between Two Wars (New York; Harcourt, 
Brace, 1940). 
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This brings us to the second difficulty. The League, in practice, failed to 
establish a cl(‘pendab]e system of international security. For this the United 
State's innst share much of the blame. Her absence, i)lus that of the Soviet 
Union until 1934, mc^ant that only part of the peace? structure had be;en 
e're'cted. Other states we're also at fault. The Commonwealth countries 
were' not fre*e' e)f ise)lationist Ic'aiiiiigs, anel nearly all the j)owers, as we have 
se*en, were' n'luctant to aeeept the' se'eurity e)bligati()ns of the Covenant as 
bineling. In this eonne'ction we se'e again how int(*rnational i^olitics mirror 
elome'stic politics. No I'Vench premie'i* ceHilel remain in e)flice, at le?ast after 
1931, on a platform of armaine'uts eejuality for Ge'rmany. Chanc?ellor 
Briining, in turn, was doomed unless he' achk'ved immediate agreement on 
arms eejuality. 

Finally, the Disarmament Conference opeined in a period of political and 
ece)noinic tiirme^il. Geirrnany was pressing for revisionist claims. Until the 
Nazis came te) powe'r, the Russians tended to side with Germany, as did 
Italy. When the Russians later sought agre'cinent with the; ele'inocracie's, the 
ConfeTence was already doomc'd he'yonel recall. Re'sieles, there neve'r could 
be a stre)ng bond of trust betwee'ii the democracies and Communist Russia. 

What was aeeompIishe*el? A decade' e)f inte'iisive stuely hael done muc'h to 
clarify the technical prol)leins, although they WT're' far fre)m solved. At least 
there w^as general agreement on the folle)wing matte'rs: 


1. Siijiervision and inspection by an international authorit\^ are indis¬ 
pensable, including a sysh'in of guarante?es to prevt'nt infractions. 

2. Armament must be limited qualifaiivcU/ by graelualh' abolishing cer¬ 
tain types and qiianiiiaiivchj by re'stricting the number of retained types. 

3. lliere must be agreement on the system and ('oiitrol of natiomil defense 
expenditure. 

4. Air bombardment and both chemical and bacteriological war should 
be abaTido.ied. 

5. The manufacture of arms, j^rivate or state, must be supervised. 

More important was the political lesson: that disarmament was inextri¬ 
cably entwined with security — or, more accurately, insecurity — national 
and international. This dearly bought experience was the foundation on 
which the United Nations sought to build. The French thesis, long ridi¬ 
culed, was at last to be sustained by the theory of the United Nations 
Charter and the practice of its armaments bodies. 

Was international peace helped or hindered by the League's disarmament 
turmoil? An argument can be made that once the public's attention was 
riveted on disarmament, “the pipe dream of peace,” it became that much 
more difficult for the democracies to arm themselves against the totalitarian 
powers. Yet peace must be pursued on all fronts at once. Those who seek 
guidance solely from the axiom “si vis pacem, para bellum” (if you want 
peace, prepare for war) sometimes forget that strength in one camp breeds 
fear in another. 
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The Regulation of Force Under the United I\ations 

. . . for the time being I can only say for myself that I think the 
atomic bomb has made the Ihiiled Nations organization more essen¬ 
tial to lli(‘ hopes of humankind than ever before. In whatever degree 
it may have complic'ated and darkened the international horizon, by 
the same token it increasingly becomes an ever sterner necessit\" if 
tlje world is to escape a final cataebsm .... Our proper course is 
cl(*ar. It is our task to' de\ elop through the United Nations organ¬ 
ization a s\ stem of complete worldw ide inspection which shall guar¬ 
antee to civilization that no nation fincluding oiirselvx\s) shall use 
atomic energy for the construction of weapons of war. I know of no 
other lof^ical answer. . . — Arthuii H. VANDKNRFrud® 

What the framers of the Charter would ha\*e provided in the way of 
armaments regulation had tliey known of atomic ent'rgy’s destructive power 
will iiex er be known. As the Charter emerged from the optimistic aura of 
San Francisco, less attention was jiaid to disarmament than was the case 
with the Covenant. As a means to world order, the innovations of the 
Charter rather sought to concentrate authority in one body, the Security 
Council, which was (TUpowered not only to fix responsibility for aggression, 
but to curb it as well.^^'‘ Even when armaments arc discussed directly, there 
is a change in emphasis. Article 26, for example, charges the Security Coun¬ 
cil and its Military Staff Committee with the responsibility of ‘formulating 
. . . plans for the establishment of a .system of r(‘gulation of armaments,” 
while the Covenant, it will be recalled, had spexified “reduction of national 
armaments.” 

The new accent is on “regulation” rather than “reduction,” and this 
distinction characterizes as well as anything the difference in approach to 
the security problem between the League and the United Nations. The 
latter was intended to b(' superior to the League owing to its ability to 
enforce its decisions. Much of the French thesis on security was adopted 
since the Security Council is intended to have forces at its disposal — na¬ 
tional contingents rather than a world army, to be sure, but actual military 
forces “for the* purpose of maintaining international peace and security.” 

Beyond this point sovereign stat(\s would not go. Early planning, to be 
sure, had toyed briefly with the suggestion of a truly international force 
equipped with international bases. One exploratory State Department 
memorandum in 1940 dealt with the e.stablishment of an international force 
including bombing and fighter planes, located at .suitable strategic points 
upon neutral soil, with its personnel recruited from small neutral states. 
This force was to be under the direction of a Political Body. A permanent 
Disarmament Commission was to enforce by inspection qualitative and 

The Private Papers of Senator Vandenherffy edited by Arthur II. Vandenberg, Jr., 
(Boston: Ih)iighton Mifflin, 1952), pp. 223-224 (letters of Oct. 29 and Nov. 13, 1945). 

See Chap. 6. 
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quantitative disarmament provisions.^Long before the Dumbarton Oaks 
conversations, however, this notion was abandoned as far loo radical. 

Agreement among the Big Four on the means of regulating force was 
reached at Dumbarton Oaks without much real difficulty. The Proposals 
simply provide'd that the Security Council and the Military Staff Committee 
were to draw up plans for a “system of regulation of armaments and 
“possible disarmament.” 

Thesi? provisions imd(Twent very little change at San Francisco. The 
smaller powers sought rathcT to restrict the authority of th(’ big states, first, 
by attacks on the ext(mt of the' veto privik^ge and, sc'condly, by efforts to 
increase the Assembly’s authority in matters iiivolving peace' and security. 
But, on the important point that security must jirecede disarmament, all 
hands were pretty well agreed. It might be said that the old formulation 
of Security, Arbitration, and Disarmament was replaced by a new formula¬ 
tion — Security, Peaceful S('ttlement, and W('lfare. Disarmament was given 
a back seat. Security and economic and social collaboration moved for¬ 
ward. The Conference also agreed to the Sponsoring Powers’ jDroposals that 
the General Assembly should be limited to the consideration of “principles 
go\’erning disarmament” while the Security Council was to formulate spe¬ 
cific plans. 

One important change was made at San Francisco, (kmada, supported 
by the otlier middle powers, insisted that the juovisions of the present 
Article 44 be included in the Charter. If, in order to halt a threat to the 
peace, the Security Council calls for the provision of military forces by a 
United Nations Membt'r not rej^resented on the Security Council, that 
Member may have a vote (not a veto) on the use of its forces. This, the 
Canadian delegate wrjdy noted, was in accord with the cherished American 
axiom of “no taxation without representation.” 

ARMED FORCES FOR THE UNITED NATIONS 

To enable the Security Council to do its job in maintaining peace and 
security, all Members of the organization agreed under Article 43 to make 
available “armed forces assistance, and faciliti(*s, including rights of pas¬ 
sage. ...” Special importance is attached to “national air forc(' contingents 
for combined enforcement action” in Article 45 so that the United Nations 
may be prepared to take urgent military measures. 

These were not intended to be international forces; nor w'ere they really 
to be United Nations forces. They w^ere to be national forces available to 
the Security Council by special agreements between the Members or groups 
of Members and the Security Council its(4f. These agreements were in- 

Postwar Foreign Policy Preparation, 19S9-1945, Departinent of State Publication 
3850 (Washington: Government Printing OIFicc, 1949), Chap. 5, and the early drafts 
of the Charter included as appendices, particularly Appendix 5. 

'8 Charter of the United Nations, Report to the President on the Results of the San 
Franciseo Conference by the Chairman of the United States Delegation, the Secretary 
of State, Department of State Publication 2349, Conference Series 71 (Washington; 
Govenunent Printing Office, 1945), Chap. VII. 
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tended to specify the number mid types of forces, their degree of readiness, 
general location and the nuture of facilities and assistance to be provided. 
Many of the smaller nations, it was thought, would supply equipment or 
facilities of various sorts instead of troops and guns. Two further stipula¬ 
tions illustrate the care with which national sovereignty is still nurtured. 
First, each agreement must be ratified in accordance with each Member's 
constitutional i3rocedure. Second, no Member can be called upon to siq^ply 
armed forces not provided for in the agrecanents.^-^ 

For the Unitc'd States these princix^les have b('en enacted into law by 
Congress in the United Nations Partieix^ation Act of December 1945.^*^^ The 
President has been authorized to negotiate a sx^eeial agreement or agree¬ 
ments with the Security Council on the detailed x>i*ovision of forces, and 
Congress must tluai ax)x^i‘ov(^ the agreement by legislative enactment or 
joint resolution. The Act states that it may not be construed as authorizing 
the President to make forces available to the Security Council beyond those 
specifically earmarke'd in the agreements. Thus, the United States has 
sought to carry out this intc'rnational obligation of overriding imx^ortance 
through the legislative' power rather than through the trc'aty j)Ower, as 
might have been exx^e'cted. Since Congress, including both House and 
Senate, has the power to declare war, to ax)x^rox:>riate moni(\s, and to raise 
and maintain armies, the device is sound. Fulfillment of Charter obligations 
requires action by the House as well as the Senate. Making United State's 
forces available to the United Nations, moreover, requires close teamwork 
between the President and Congress, sometimc's consx:)ieuous by its absence. 

Even if the United Nations should ultimately ha\'e weax^ons at its dis¬ 
posal, th<*r(' is no assurance', of course, that such weapons will be used in 
defense of the Charter's princixDles. No action can be taken by the Security 
Council nnless its permanent meml)ers are in agreement. The us(' of force 
is prohibited, moreover, ('xcept in self-defense (Article 51) or on th(' author¬ 
ity of the S('curity Council. It is the gc'iieral accc'x^tance of the principle 
that armed force shall be used only under the authority of the organized 
international community that made x>ossible the develoxmicMit of improvisa¬ 
tions that we noted were used to meet aggression in Korea. 

Stalemate in the Military Staff Committee-^ 

It was left to the Military Staff Committee to recommend the complicated 
details inv^olved in drawing up the armc'd forces agreements. In the interim, 
the Charter, in Article 106, authorized the x^<^*rmanent members of the 
Council to take “joint action on l)e1ialf of tlu' organization” to preserve 
peace. At its second meeting in January 1946 the Security Council re¬ 
quested the permanent members to initiate Military Staff Committee nego¬ 
tiations. Little was accomplished until the General Assembly in its turn 
prodded the Security Council in the fall of 1946. 

UNCIO, XII, p. 508, Report of M. Paul Boiicour, Rapportc'ur on Chap. 8, Section B. 

29 Public Law 264, 79th Congress, 1st Session. 

21 For the establishment and composition of the Military Staff Committee, see Chap. 6. 
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The political disunity among the permanent members that had already 
hobbled the Security C^ouneirs handling of disputes was no less crippling 
in the Military Staff (>)nimitte(\ In April 1947 tin* latt(T was forcc'd to 
report to the Security C^ouneil that it had been unabk* to agree on tlu’ 
important aspects regarding th(^ cofitribution of armed forces by tlie per* 
rnanent membcTS who were naturally expected to shoulder most of the 
burden. Out of a total of forty-oiu^ articles governing the principles for 
arming the United Nations, agreement had been rc*ached on only twenty- 
five.^’“ The areas of agrc'cnu^nt, inoreovcT, were r(4atively unim})ortant, 
whil(' mattcTS in (lisagr('(‘rnent were crucial. 

The iXTinanent members wctc able to agrc^(? that the wSecurity Council 
should have enough force's available' te) it to be able to take “prompt action’' 
to quell any threat te) internatienial pt'ace. This wemlel re'e|nire that thc'se 
force's be maintained in spe'cific de'grt'cs of readiness. The permane'nt mem¬ 
bers alse) had no trouble agreeing that they she)ulel joren'ide nie)st e)f the 
armc'd might and that ne) mernbeT shenild be' re'quirecl to incre'ase its arma- 
iiu'iits in enele'r to ce)ntribute lorce's te) the e)rgani/alion. Reserves and re- 
I)lace'ine‘nts in perse)nne'l anel e'ejiiipmenl we)ultl have to be' maintaineel. 
Exce'pt when e)pe*rating unel(‘r tlu' orders e)f the Security C.a)imcil, these' 
force's were to rt'inain unde'r the e'xcliisixe command e)f the contributing 
natie)ns. The national character of the' fe)rces was to be retaineel in such 
matters as discipline and regulatie)ns. When carrying out enfe)rceme.'nt pro¬ 
visions, however, the'se force's might be placed under the command of an 
over-all supreme commander anel were to be' baseel as de'signated by the 
Security Council. 

On the^ specific forces the permanent members theinsehes were to pro¬ 
vide, howevcT, there was little agre*e'nie'nt. The U.S.S.R. has insisted upe)n 
the principle of equality, holding that each permanent member shoulel con¬ 
tribute' an equal number e)f units in \'arie)us cate'ge)rie's e)f arms, such as air¬ 
borne units, tank units, warships, etc. The other j)ermanent members in 
turn have' re'fused to re'ce'ele fre)m their pe)sition that the principle of con¬ 
tributing eeiiially to the United Nations we)uld be served best by c(niipara})lc 
contributions. That is, contributions should be provided in accordance 
with the varying size and character of the armed forces of each of the 
permane'nt me^mbers. A menil)er de'ficient in one cate'gory of weapons 
might make ce)nsielerable^ contributions in another. Ob\'ie)usly, eaeh argu¬ 
ment supports a national point of view. The Sewiets have se)ught to deem- 
phasize and limit in this instance, anel in concurrent armament discussions, 
the naval and air superiority of tlu; Western powers, while the latter have 
sought to maintain their lead in these weapons. 

Nor could the Military Staff Committee agree on the location of the 
armed forces when not actually engaged in enforcement measures. The 
United States, the United Kingdom and China thought these forces should 
be stationed wherever the Security Council .should decide in the agreements 

22 See D. C. Blaisdell, “Arming the United Nations,” Department of State Bulletin, 
Supplement of August 3, 1947. 
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to be made with the United Nations Members. France thought the Military 
Staff Committee should make exen more specific recommendations. The 
U.S.S.R. insisted that all forces should remain in their own territories until 
actually called into action by the Security Council. To do otherwise might 
jeopardize the friendly relations between states. Nor was agreement 
reached on the provision of military bases. The French in particular in¬ 
sisted that *Tacilities'' must include bases. The Soviet Union insisted that 
base rights would afford a m('ans of exerting political pressure against tlie 
independence of nations. The Soviet position in these respects is consistent 
with its general attitude on limiting United Nations authority in favor of 
its own freedom of action. 

A further disagn^ement cropped up when the Soxiet Union insisted that 
armed forces shoxild he withdrawn aft(‘r the completion of a mission within 
a time limit of tlxirty to ninety days. The other four powers urged that, 
while armed forces should be withdraxxm as soon as possible, withdrawals 
should be made on decision of the Security Council. There were further 
differences between the U.S.S.R. and the rest on the availability of national 
air force contingents and the size of the different categories of forces. Four 
of the powers were in fairly close' agreement on the number of naval vessels, 
but the Soviet Union, following the principh' of (^quality, made no prox ision 
for aircraft carriers or battleships whicli in 194S were included in neither 
the Sox’iet nor Chinese navy. In comparison with the others, the United 
States’ estimates were lavish in nearly ex^(‘ry cat('gory. The United States 
recommended air force contingents three times the size of those suggested 
by other powers and nearly twice as many ground divisions.^'** 

By 1948 the political deadlock in the United Nations terminated serious 
negotiations in the Military Staff Committee and the Security (Council. The 
Committee has continued the formality of periodic meetings but has had no 
progress to report. As in other asix'cts of international security, the General 
Assembly has endeax ored to carry on where the Security Council has 
failed. 

The Assembly and Enforcement 

When the Fifth Assembly convened in September 1950, Secretary of 
State Dean Acheson proposed for the United State's a series of recommenda¬ 
tions “designed to increase the effectiveness of the United Nations.” While 
the spirit of the proposals was generally infectious, some modifications were 
to be made to meet the objections of several powers.^^ The widespread 
acceptance of the plan was not surprising. Many smaller powers had long 
disparaged the veto-ridden Security Council. The General Assembly had 
increased its role in security affairs year by year since it had been given 

23 See UN Doc. S/394, June 30, 1947, and figures in the Yearbook of the United 
Nations, 1947-1948, p. 495. 

2‘^ II. Field Havilaiid, Jr., The Political Role of the General Assembly, United Nations 
Studies, No. 7 (New York: Carnegie Endowment for International Peace, 1951), pp. 
15ft-165. 
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charge of the Spanish and Greek cases. Most delegations agreed with the 
thought expressed by the British that enforcement must not again be left 
to chance, as had been the case during the previous June and July. A few 
states warned that hope for big-power unanimity in the Security Council 
must not be abandoned. Only the U.S.S.R. and its band of followers op¬ 
posed. 

After modifications, the “Acheson Plan” was introduced as a Uniting for 
Peace Resolution by Canada, France, the Philippines, Turkey, Great Britain, 
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the United States and Uruguay.'-''' Its purpose was to the General 

Assembly to stand in for the deadlocked Security (k)uncil in emergenci(\s. 
There were four specific innoxations to the Charters eiiforct'ini'nt ma¬ 
chinery. 

First, the General Assembly was to recommend collecti\e measures in¬ 
cluding the use of armed force against aggression if tlie Security Council 
failed to exercise its primary responsibility for the maintenance of interna¬ 
tional peace and security. If not in session, the Ci^neral Assembly was to 
he summoned on twenty-four hour notice at the request of either the Security 
Council, on the vote of aii\' seven of the latter's members, or a majority ol 
the Members of the United Nations. 

Second, a Peace Observation Commission of fourteen memb(Ms w as estab¬ 
lished with a mandate to observe and icport situations anywhere in the 
world likely to endanger international peace. It w as to ha\'e the consent of 
the state into w^hose territory it was to go. It might be utilized by the As¬ 
sembly or the Security Council. 

Third, each member was rccommcndt'd “to maintain within its national 
armed forces ’ elements formed and organized lor services as a Ihiited Na¬ 
tions unit on the recommendation of the S(‘curity Council or the C>eneral 
Assembly. 

Fourth, a Collectixe Measures Committee of fourteen members w as estab¬ 
lished to study and report to both the Security Council and the General 
Assembly on w’axs to maintain and strengthen x)eace and security under the 
tern\s of the Charter. 

The Uniting for Peace Resolution was passed on November 2, 1950, by a 
vote of 52 to 5 (the Soviet bloc) with 2 abstentions (Argentina and India). 
The Peace Observation Commission was called to duty at once. Within a 
month the Assembly instructed it to dispatch a subcommittee to continue 
the United Nations' w^atch in th(* Balkans. The Collective Mc^isures Com¬ 
mittee has fared less successfully, but has rc'^iorted on schedule' to th(^ 
Sixth and Seventh Assemblies. There the debate's have shown some reser¬ 
vations regarding the new^ peace system on the jiart of some members of 
the Arab-Asian bloc, but only the Soviet bloc has urged its abolition.-’* The 
resjDonse to the Assembly's apiieal for United Nations contingents has been 
disheartening, but several nations noted that they had already sujii^lied 
similar contingents for duty in Korea. Desi)ite the caution with which it 
is being implemented, the? importance of the “Peact? Plan” can hardly be 
overestimated. It formalized the failure to mobilize United Nations force 
through joint action of the big powers. Instead, the vast majority of the 
Members were now ready to go so far as to attempt to enforce sanctions 
against one or more of the great iDOwers themselvcjs. The organization, in 
short, was seeking ways to maintain peace in a world as it was instead of 
in a world as the Four-Power Voting Statement said it should be.-'’ 

yearhook of the United Nations, 7950, pp. 193-195. 

Yearbook of the United Nations, 1951, pp. 181-139. 

27 See Chap. 6. 
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Of less significance was the fact that the application of military sanctions 
had to be voluntary, as under the League. There was no formal amendment 
of the Charter. The Assembly still could not make binding decisions. But 
a security system in which a sufficiently powerful majority of citizens agrees 
on the measures to be taken against a lawbreaker is more eflfective than one 
in which no one summons the police. 

What if a big power should be in the minority in a recommendation to 
take military action? Would war necessarily follow% as the Four Power 
Voting Statement implied? Again, Korea affords a case in point. The 
Soviet Union opposed the Unih'd Nations’ military action but did not com¬ 
mit its ow'ii forces. The w^ar remained limited. Would the United States 
be morally committed by a two-thirds majority of lesser powers to use its 
own armed forces against its wish? The answer to that question depends 
on diplomacy. In assessing the risks, the alternatives must be considered. 
One is to do nothing in the ('V(mt of a S(‘ciirity Council stalejnate over an 
act of aggression. The othcT is to mobilizes majority sentiment in support 
of the Charter’s stipulations regarding the use of force. 

Is the Uniting for Peace Resolution constitutionally valid? Since the 
Assembly was given a generous grant of authority under Article 10 to 
discuss and make recommendations, though not binding decisions, “on any 
questions or any matters wn'thin the scope of the present Charter,” the 
answer is, yes. Nonetheless, the fact cannot be gainsaid that the thinking at 
Dumbarton Oaks and San Francisco was that the only kind of collective 
action which would ev(T be effective would be action that was agreed to 
and sup])orted unanimously by the gn'at powders. The mobilizing of collec¬ 
tive force by mere rt'cominendation seemed neither desirable nor practical 
in vi('w^ of the League s (wperience. While the resolution is within legal 
limits, it is at the same time a significant modification of th(? spirit and 
method, if not the lettcT, oi the Charter, which prescribes that the Security 
(Council should direct the us(' of collective force. One should not lose sight 
of the fact, however, that aggn\ssion committed or condoned by a great 
I)ower is unquestionably in defiance of both the C^harter s spirit and law. 


THE ABSOLUTE WEAPON 

When the first atomic bomb explodt^d over Japan on August 6, 1945, 
many thought that the Charter had gone up in the smoke of Hiroshima. 
One observer asked, “Is modern man obsolete?” Eight years later there 
was still no assurance that the answcT was negative. An atomic arms race 
between the United States and the Soviet Union continued unabated amid 
warning that there could be no safety for civilization in nuclear warfare.^® 

2” Sec Bernard Brodie, ed., The Absolute Weapon: Atomic Power and World Order 
(New York: Harcourt, Brace, 1946). 

2» Norman Cousins, Modern Man Is Obsolete (New York; Viking Press, 1945). 

20 J. R. Oppeniieinier, “Atomic Weapons and American Policy,” Foreign Affairs, 
Vol. 31, No. 4 (May 1953). 
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Many voices proclaimed that the Charter was obsolete. Some even clam- 
ored for world government. But mankind was not yet sufficient/y united 
by a common fear for its safety. 

Few governments knew of the existence of atomic weapons during the 
San Francisco Conference. Indeed, all the delegates appear to have been 
completely in the dark. One effect of the revelation of atomic energy’s de¬ 
structiveness was a new impetus for disarmament. 

Gradually, United States policy unfolded. Three days after the bombing 
of Hiroshima, President Truman completed the ratification of the Charter. 
At least there was to be no turning back from the road marked out at San 
Francisco. A few days later, the President announced to Congress a policy 
of trusteeship. The atomic bomb was ‘"too dangerous to be loose in a lawless 
world.” Great Britain and the United States did not intend, therefore, to 
reveal the atomic secret until means were found to “control the bomb so as 
to protect oursehes and the rest of the world from the danger of total 
destruction.” “We must constitute ourselves trustees of this new force,” he 
told tlie Congress.'^^ As late as October 25, despite considerable public agi¬ 
tation for a policy of international control, he announced again that the 
United States was holding its knowledge of atomic energy as a “sacred 
trust.” A month later negotiations for the international control of atomic 
energy were announced. It had become clear that the Charter s security 
jDrovisions would be meaningless unless steps were taken to curb atomic 
war. Other nations could scarcely be expected to pin their security on the 
“sacred trust” of the United States. It was also clear that a short-run monop¬ 
oly provided only a small margin of safety for the United States. Soon 
other powers would have the bomb. They, moreover, might be in a position 
to use it more effectively on the heavily industrialized and democratic 
United States than vice versa. There remained only a few precious years 
in which to establish effective international control within the framework 
of the United Nations. 

On November 15, 1945 the President met with British Prime Minister 
Attlee and Canadian Prime Minister King, and an Agreed Declaration was 
issued. It was noted that mankind had at its disposal means of destruction 
hitherto unknown against which there was no adequate military defense 
and in the employment of which no nation could maintain a monopoly. 
Safety lay only in the prevention of war and in the maintenance of a rule 
of law under the United Nations. Therefore, the three governments pro¬ 
posed the establishment of a commission to study the problem of control. 
It should proceed to work by “separate stages” and make specific proposals: 

1. for extending between all nations the exchange of basic scientific infor¬ 
mation for peaceful ends; 

2. for the control of atomic energy to the extent necessary to insure its 
use only for peaceful purposes; 

The International Control of Atomic Energy: Growth of a Policy, Department of 
State Publication 2702 (Washington: Government Printing Office, 1946), p. 11. 
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?>. Voi V\\e e\\\T\\WAV\mv l\ow\ \vaV\o\\a\ atmamcnls oi atomic v/eapons and oi 
a\\ ol\\et ma\or weapons adaptalde to mass destruction; 

4. ior effective saJcguards by way of inspection and other means to pro¬ 
tect complying states against the hazards of violations and evasions. 

These principles of action set the guide lines for later action in the United 
Nations. 

In December 1945 the Secretary of State and the F'oreigii Ministers of 
the United Kingdom and tlm Soviet Union met in Moscow and agreed to 
propose a resolution to establish a United Nations commission on atomic 
energy. Was the United States about to givc^ up its atomic monopoly prior 
to “absolute and effective* agrec*inent for world-wide inspection and con¬ 
trol?’ Senator Vandenberg and others thought so because the Moscow 
communique repeated the phrasing of the Agreed Declaration wdiich in¬ 
cluded the reference to “safeguards’ in the fourth and final point. Since 
he had not bt^en included in the planning for international control, the 
Senator thought that safc‘guards would lie negotiatc'd at oik^ of the final 
“stages” after vital information had been shared. Before he was willing to 
sail for the January meeting of the First Assembly in London, therefore, 
the Senator waning assurance from the President and the State Department 
that adequate security would he part of each stage of disclosure.’^- 

The Russians show'cd \ery little interest in the matter. The only signifi¬ 
cant amendment added to die Anglo-American proposals was that, while 
the General Assembly should establish the x^i'oposed commission, the Se¬ 
curity Council should issue it directives in matters affecting international 
I^eacc and sc'curity.*^* Meanwhile, France and China, as the two remaining 
j)ow(*rs on the Security Cxamcil, x)lus Canada, as a contributor to the devel¬ 
opment of atomic energy, were iin ited to join in projiosing a United Nations 
atomic eiu‘rgy commission. 

The United Nations Atomic Energy Commission 

On January 24, 1946 the General Assembly unanimously approved this 
joint resolution establishing a United Nations Atomic Energy Commission 
to consist of all governments on the Security Council plus Canada, whether 
a Security Council member or not. Although created by the General Assem¬ 
bly, the Commission was to rei)ort to the Security Council where, as actually 
proved to be the case, its reports and recommendations could be vetoed. 
Its terms of reference were jirecisely those established by the Trurnan- 
Attlee-King statement and the Moscow agr(»cment. 

Could the United States in good faith make any real iuot)osals to the 
Commission? A document of classic proportions popularly know^n as the 
Acheson-Lilienthal Report provided “a foundation on which to build.” 

32 Vandenberg, op, cit., pp. 228 and 232-234. 

33 James F. Byrnes, Speaking Frankly (New York: Harper, 1947), p. 267. 

84 A Report on the International Control of Atomic Energy, Department of State 
Publication 2498 (Washington: Government Printing Office, 1946). Under-Secretary 
of State Dean Acheson headed a five-member eoiiiinittee which was advised by a Board 
of Consultants made up of scientists and businessmen under the Chairmanship of David 
E. Lilienthal, Chairman of the Tennessee Valley Authority. 
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In .in.ple ye. oon.i«mns F- 

atoimc ei\eig\ ^^as ^ ^ of tho Atomio Eiu-rgy Commis- 

autlnuity. This prapnsiil wus iluhhnl the Buriich 1 lui iol tiu I IUt( cl States 

dcle^titc who it. I'ho Ai^In's'oii—hilii'iithiil Report provided the 

backbone for (liis j)laii. It had statc'd that nations conlcl ha\ (' no mil confi¬ 
dence ill inspection (mere “police-likt* power”) or in coininitinents to “out¬ 
law” the bomb. The problem of “control” was vastly more difficult. Before 
the United States could yic'ld its head start in atomic weajoons, there must 
be absolute assurance that no nation could prepare* to wage atomic war by 
clandestine means. A principal difficulty was that atomic energy devc'loped 
for peaceful purposes could eiisily be directed to military uses. Not until 
“affirmative powers” w('re discovered, that could be coupled with inspec¬ 
tion, w'as the control i)robleni reduce'd to manageable proportions. A help¬ 
ful factor was the indispensability of uranium, a comparati\'ely rare ele¬ 
ment, in the manufacture of atomic energy. The United States proposal, 
therefore^ involved a comprehensive and radical control system in which an 
International Atomic Development Authority would ha^’e the power to 
own, opcTate, manage, and license all facilities for the production of atomic 
energy.'*’* The outline of the control plan was as follows: 


1. An International Atomic Deselopment Authority should conduct con¬ 
tinuous surveys of world supplies of uranium and thorium and should con¬ 
trol all atomic raw materials. Uranium was the axle around which the con¬ 
trol scheme revolved. Its sources were limited and could therefore be 
centrally controlled all over the globe provided governments would agree. 
Although the Authority need not own the mines, it would have to be the 
exclusive owner of the raw materials coming from them. 

2. The Authority should control and operate all the plants producing 
fissionable products in dangerous quantities from uranium and thorium and 
all plants working with these materials in any significant quantity. 

3. The Authority was to possess the exclusive right to conduct re.search 
in the field of atomic explosives. Atomic research for peaceful purposes 
would be conducted by the AuthoritX’ and by nations under license of the 
Authority which for this purpose would furnish or license ‘'denatured” ma¬ 
terials not suitable for weapons. 

4. Dangerous activities of the Authority and its stockpiles should be de¬ 
centralized and strategically distributed so that no one area might have at 
its disposal overwhelming sources of power. Protection would then be 
afforded against the eventuality of sudden seizure by one nation of a stock¬ 
pile of weapons or atomic plants belonging to the Authority. 

5. The Authority was to have freedom to conduct inspections on a con¬ 
tinuing basis, including surveys by airplane, without notice to the area 
inspected, to the extent necessary to enforce the control plan. Since the 
Authority would own all raw material after it was mined and would operate, 

The International Control of Atomic Energy: Growth or u Chap. VI. 
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if not own, all atomic production facilities, the importance of inspection was 
considerably reduced thoiigli still important. 

6. The entire system of international control would be set out in a com- 
pvchensive treaty. The Authority should assume its responsibilities and 
receive inlormation from tlie United States in a series of “stages” until at the 
very last it would have control over weapons and tlie secret data pertaining 
to them. At this point, national manufacture of atomic weapons would cease 
and existing wcajK)ns would be disposeil of according to the treaty. 

7. The Authority must have all the power necessary to take prompt and 
cflcclivc action to insure that atomic action was l)cing used solely for peace¬ 
ful i)urposcs. The Security C^ouncil veto must not obstruct the sw'ift punish¬ 
ment of violations of the atomic agreement. 

Five days later at the second ni('(‘ting of the C^oiiimissioii, the Soviet 
Union pr(\seiitcd its own set of proposals (the Gromyko Plan). En\isaged 
were two inUTiiational conventions to come into force simultaneously. One 
would lia\e outlawi'd atomic weapons; the other would have established a 
system of control. The Soviet proposals contained the following points:-*'" 

1. The juoduction or cmi)loymi‘nt of atomic weapons was to be forbidden, 
and t'xisting slocks of such weapons were to be destroyed within three 
months after the? conventions should come into force. 

2. Any violation of th(' first i)rovision would be “a most serious interna¬ 
tional crime against humanity.” 

3. Within six months from the day of the entry into force of the conven¬ 
tion each party would enact domestic legislation to punish violations of 
tlie international conventions. 

4. The comeiition would be of indefinite duration and would come into 
force on the approval of the Security Council, including all its permanent 
mcmbi*rs and one-half of the stales ralifying the conventions. It would then 
be binding on all stales whether Members of the United Nations or not. 

The So^’ict d(d('gate also made suggestions for the work of the Atomic 
Energy Commission. He proposed the establishment of two committees, 
one to plan the exchange of scientific information and the other to prepare 
recommendations outlawing and preventing the destructive use of atomic 
energy. 

The two sets of proposals reflect fundamental points of disagreement 
w'hich have deadlocked the negotiations from that day to this. 

First, the Soviets insisted upon the immediate outlawing and destruction 
of atomic weapons whether the control system were established or not. 
The United States and soon th(' majority of both the Commission and the 
General Assembly wer(' equally insistent that a foolproof control system be 
established before the United States should give up its atomic advantage 
by destroying weapons or sharing “secrets.” 

For the U.S. proposals, see The International Control of Atomic Energy: Groivth 
of a Policy, Appendix No. 13. Also see speeches by Bernard M. Baruch at the Freedom 
House Dinner, October 8, 1946 and at tJie Herald-Tribune Forum, October 29, 1946. 
The International Control of Atomic Energy: Growth of a Policy, Appendix 22. 
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Second, the Soviet proposals, in comparison with the Baruch Plan, placed 
far more stress on national control over the loroduction of atomic energy 
and national enforcement of the outlaw treaty. Its proposed International 
Control Commission would have only prescribed supervisory powers instead 
of complete control and management of the production of atomic energy. 
In the United States view this proposal would demand the imj)ossible of 
an inspection system which, therefore, could ne\’er provide the requisite 
security. From their point of view, however, the Russians also felt they 
were being asked to give up too much. The Soxiet delegates stressed 
repeatedly in the Commission, the St'curit)’ Council, and the Assembly that 
the majority plan was a capitalist j)lot to dominate the Soviet Union by 
means of an international monox>oly in reality controlled by the United 
States. The rights of sox iTeign states would be x iolated by the seizure of 
atomic production facilities, by unrestricted surxeillance from the air, and 
investigations of industrial installalions by international (United States) 
agents. Where the United States plan called for unlimited authority and 
right of access for inspection purposes, the minority or Soviet plan insisted 
on “periodic” and limited inspection. 

The third principal difference xvas inort' symbolic than real. It involved 
the question of the veto. For the United States Mr. Baruch in effect pro- 
jmsed an entirely new security and enforcement system. The veto in the 
Security Council must not be permitted to prevent swift, “condign” punish¬ 
ment in the event of any violation xvhatsoex er of the control arrangements. 
Mankind, Mr. Baruch announced, was faced with a choice betxveen the 
“quick and the dead.” Since the Soxiet Union insisted on retention of the 
original Charter security system including the principle of big-power una¬ 
nimity, the result inevitably x\^as a deadlock. This emphasis on punishment 
was the most marked difference between the Acheson-Lilienthal Report 
and the Baruch Plan, and appears to hax'e been the product in part of 
increasing senatorial influence in the atomic energy negotiations.'*^ 

Some observers felt that this sharp issue, although fundamental, had been 
introduced too early into the discussions. Would not a violation of the agree¬ 
ment through seizure of facilities or obstruction of international inspection 
be itself “an instantaneous, dramatic danger signal” that the Consultants 
had thought would gix e other nations sufficient time to shift for themselves 
before weapons could be made? Would not the exercise of the veto itself 
be a danger signal? The matter boiled down to the question whether the 
veto itself would really prevent punishment or the taking of security meas¬ 
ures by those nations living up to the agreement in the event of violation. 
Many thought that the control sy.stem should at least have been examined 
further at first in the hope that its possibilities might inspire some measure 
of mutual confidence among nations. Then the veto problem might recede 
into the background. 

The scope of the United States proposal would have amounted in effect 
to a considerable measure of world government. The proposed atomic 

88 Vandenberg, op. dt-, p. 235. 
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development authority would have been a source of power and authority 
unmatched by any other organization on the globe. Mr. Baruch evidently 
thought it best to come to the heart of tlie matter at once; hence the veto 
question from the United States point of view was a test of faith. Were 
other nations prepared to yield their sovereignty to the extent implied in 
the majority proposals? If not, the United States would bank its safety on 
atomic weapons which, in any event, would not be surrendered until the 
last and final stages in the establishment of the atomic development author¬ 
ity. It is imjiortant to remember in this connection that the majority plan 
is one of the few issues on which nearly all noii-C^ommunist members have 
pretty generally endorsed the United States’ position. There was, however, 
some behind-the-scenes dissatisfaction with American firmness on the veto 
question. 

Obx^iously, neither the specific veto issue nor the atomic energy problem 
as a whole can be considered apart from internal politics and governmental 
proc(Hlures. The majority plan and the Soviet proposals were no more solu¬ 
ble than oil and water. Moreover, the fulfillment of the United States 
jiroposal depended heavily on action by Congress, which could not be 
constitutionally bound in advance. Indeed, this latter fact may well explain 
Baruch’s early firmness on the veto issue. The executive could never draw 
far alu'ad of its best guess as to what Congress might later approve, and 
two-thirds of tlu' Senate' would have to agree on a control treaty. In addi¬ 
tion, the Atomic EiKTgy Act (MacMahon Bill), which became law in 
August 1946, provided that there should be no international exchange of 
information regarding the use of atomic energy for industrial purposes 
"until C^ongress declares by joint resolution that effective' and enforceable 
international safeguards against the use of atomic energy for destructive 
purposes have been established.” 

During the summer of 1946 the Atomic Energy Commission appointed 
various working committees to consider political as well as scientific and 
technical aspects of the two proposals. On December 31 the Commission 
submitted to the Security Council its first report, which it had adopted by a 
vote of 10 to 0, the U.S.S.R. and Poland abstaining as “unable to be [parties] 
to any decision on the substance of the United States proposals.” This 
report recommended acceptance of the majority’s proposals for the estab¬ 
lishment of a comprehensive system of control and inspection under an 
International Authority. Its specific recommendations followed closely the 
Baruch Plan already summarized.^^ 

The Council considered the Commission’s report during February and 
March 1947 and adopted a resolution instructing it to make further inquiry 
and report to the Security Council before the next meeting of the General 

50 For an interesting commentary see Frederick Osborn, “Negotiating on Atomic 
Energy, 1946-47,” in R. Dennett and J. E. Johnson, eds., Negotiating with the Russians 
(Boston: World Peace Foundation, 1952). 

40 UN Doc. A/267, December 13, 1946, printed as Appendix IV in The International 
Control of Atomic Energy: Policy at the Crossroads, Department of State Publication 
3161 (Washington: Government Printing Office, 1948). 
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Assembly. Further study during 1947 and 1948 did nothing to break the 
log jam. In particular, a searching effort was made by several delegations 
led by the United Kingdom to secure clarification of the Soviet proposals. 
The replies in regard to such matters as inspt'ction and management were 
unsatisfactory. A joint report of March 29, 1948 by the United Kingdom, 
Canada, China and France concluded: 

The Soviet Union proposals are not an acceptable basis for the international 
control of atornie energy. The United Nations Atomic Energy Commission 
cannot endorse any scheme which would not prevent the diversion of atomic 
material, which provides no effective means for the detection of clandestine 
activities, and which has no provision for prompt and effective enforcement 
action. Tlie Soviet Union government luis not only proposed a scheme that 
is fundamentally inadequate for the control of atomic energy, but at the 
same time has made the overriding stipulation the\' will not agree to estab¬ 
lish even such a feeble scheme ol control until all atomic wea})ons have 
been prohibited and destroyed. It is completely unrealistic to expect any 
nation to renounce atomic weapons without any assurance that all nations 
will be prevented from producing them.*** 

In the General Assembly, proposals to suspend thc^ work of the Commis¬ 
sion were rejected by the smalh'r powers, and instead a resolution was 
passed in November 1948 which: 

1. requested the Atomic Energy Commission to continue its deliberations; 

2. asked the six members of the permanent Commission to continue tlie 
search for agreements; 

3. approved tlie majority proposals (substantially the Baruch Plan) as 
constituting a basis for establishing an effective system of international con¬ 
trol and expressed deep concern at the deadlock in the Commission. 

The forced resumption of the Commission s work in 1949 brought no suc¬ 
cess. News of an atomic explosion in the Soviet Union and the imminent 
development of super (hydrogen or “fusion”) bombs did nothing to relieve 
the jam. An atomic arms race was under way in earnest. 

The Fourth Assembly (1949) sought to keep hope alive by stating its posi¬ 
tion of the previous year. Special appeals to the Atomic Energy Commis¬ 
sion’s permanent members by the Assembly’s President, Carlos Romulo, 
were of no avail. Negotiations were suspended in 1950 when the Soviet 
Union refused to participate in any United Nations meetings with the Na¬ 
tionalist Delegation of China. Meanwhile, the control of atomic weapons 
became ensnarled with the equally frustrating but less spectacular problem 
of regulating conventional armaments. 


CONVENTIONAL ARMAMENTS - THE 1946 ASSEMBLY RESOLUTION 

The United Nations’ first attempt to regulate “conventional armaments,” 
as opposed to weapons of “mass destruction,” was the result of Soviet initia- 

Yearbook of the United Nations, 1947-48, p. 470. 
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tivc. In October 1946 Mr. Molotov introduced a resolution in the General 
Assembly which iavored a general reduction of armaments.^- 

The United States, on the other hand, was determined to keep atomic 
energy discussions separate from other armaments negotiations. For a revo¬ 
lutionary weai^on the Unite^d States had already advanced a revolutionary 
control plan which might be weakened if all armaments were considered 
together. Accordingly, Ambassador Austin advanced a counterproposal 
which was acceptable to Mr. Molotov. As a result, the General Assembly, 
on DecembiT 14, 1946, unanimously i^assed a resolution on the “General 
Principles Governing the Kegulation and Reduction of National Arma¬ 
ments.'’ Its provisions included the following points: 

1. The Security Council should formulate practical measures for regulat¬ 
ing anuaments, including a “general progressive and balanced reduction of 
national armed forces.” 

2. The Security Council should expedite the work of the Atomic Energy 
Commission for the prohibition of atomic weapons and the establishment of 
safeguards for states complying with the prohibition. 

3. Agreements regarding armed forces under Article 43 should be com- 
X)leted. 

4. Armed lorces of Members outside their own territories should be with¬ 
drawn as rapidly as possible. 

5. An international system of control including regulation, inspection, and 
reduction of armaments and the special organs to enforce the system .should 
be established wdtliin the Security Council's framework. 

Three imiiortaiit i^rinciples were established by this resolution. First, dis- 
armaiTKMit w'as ('onsidered in the general seating of regulating the use of 
force. Second, the control of atomic weai^ons was separated from the regu¬ 
lation ol oth('r weai:)ons. Third, stress was put on international inspection 
in any regulation system. 

Following the Assembly’s mandate, the Security Council established a 
Commission for Conventional Armaments in February 1947 consisting of 
the governments represented on the Council. On United States insistence, 
it limited its discussion to armaments other than weapons of mass destruc¬ 
tion, which were defined to include atomic, chemical, and biological weap¬ 
ons. The United States, how'ever, failed in its effort to have the Council 
discuss atomic energy before considering conventional weapons. The new 
commission in August 1948 agreed on the following principles for regulating 
arms, by vote of 9 to 2, the Soviet Union opx)osed: 

1. A system to rc'gulatc and reduce armaments could be inaugurated only 
in an atmosi^here of international confidence and security. 

2. Such a system reijuired the establishment of armed forces imder 
Article 43. 

3. A system for the international control of atomic energy would have 
to be in ojieration. 

International Control of Atomic Energy: Policy at the Crossroads, p. 39. 
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4. Peace treaties with Germany and Japan would liave to be concluded. 

5. Armaments should then be reduced to the levels required by Articles 
43 and 51 (self-defense) of the Charter. 

6. Provision must be made for international supervision of the regulation 
system. 

7. Provision must be made for effective enforcement. 

The next inning in a game already growing stale was the proposal by 
Foreign Minister Molotov to the General Assembly in Septemb(\r 1948 that, 
as a first step, the permanent members of the Security Council should reduce 
by one-third during one year all existing land, naval, and air forces and 
that atomic weapons should be prohibited. An inti‘rnational control com¬ 
mission, only vaguely outlined, was to insure compliance. It was a skillful 
grandstand play. But the Western i^owers soon had their innings. The 
Assembly did not adopt the Molotov proi^osal, but instead resolved in 
December 1949 that the Commission for (Conventional Armaments should 
study the question and, in addition, propose methods for obtaining and 
verifying information from Member governments rt'garding their armed 
forces and conventional armaments as a first step toward control. The Se¬ 
curity Council was to report to the General Assembh' on such recommenda¬ 
tions. When the Security Council considered this proposal, the Soviet Union 
vetoed the Commission’s suggestion for ol)taining information on arma¬ 
ments. The Soviet Union was checkmated since it was unwilling to have 
information regarding its armt^d forces disclosed to tlu^ world while at the 
same time it failed to secure approval in the Council (February 1949) for 
the plan that had already been rejected by the Assembly. 

The Fourth Assembly in 1949 approved the Commission’s recommenda¬ 
tions for disclosure and verification and at the same time noted the lack of 
unanimity among the big powers. It urged the Security Council to continue 
its study through its Commission. During the Assembly’s discussion the 
U.S.S.R. charged that the “Anglo-American bloc” had refused to reduce 
armaments, was maintaining an artificial division between atomic and other 
weapons, and w^as extending a system of strategic bases and military alli¬ 
ances. France, Norway, the United Kingdom and the United States replied 
that arms could not be reduced until the international control of atomic 
energy was achieved and means of verifying all weapons established. 

A Fresh Move 

Paradoxically, the next effort for disarmament was taken in the midst of 
the Korean war, when the Atlantic Pact countries were feverishly rearming 
in the hope of becoming strong enough to prevent further attack on the 
non-Communist world. The United States was now ready to yield a point, 
albeit a small one. In October 1950 President Truman addressed the Gen¬ 
eral Assembly and, among other matters, suggested that it would be useful 
to explore means of bringing the work of the Atomic Energy Commission 
and the Commission on Conventional Armaments more closely together 
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a T\e\v and consoWdated disarmament commission” T\\\s s\\ni 
dVd not. mean t\\al die \3n\tcd Slates was ’y\e\din^ on die poinl dial an 
atomic control system must operate iree oi die Security Council veto. It 
simply meant that agreement on the control plan would require big-powcr 
unanimity. After the plan was in effect, it must operate free of the veto. 
In response, the General Assembly apixiinted in December 1950 a Commit¬ 
tee of Twelve consisting of the Security (Council members plus Canada to 
report on the advisability of establishing such a disarmament commission. 


The Disarmament Resolution of January 11, 1952 

A recommendation of the Committee of Twelve that a new body, the 
C.'ommission for the* Control of Armaments and Armt^d Forces, replace the 
two Commissions on Atomic Energy and Conventional Armaments was 
adopted by the Sixth Assembly on January 11, 1952. Based on the pro¬ 
posals of Francc\ the United Kingdom and the United States, the resolution 
was passed 42 to 5 with 7 abstentions.^^ The negative votes were cast 
by the Soviet bloc. The Soviet Union failed to secure approval of amend¬ 
ments which repeated her previous views. Among those abstaining were 
some iTK'inbers of the* Arab-Asian bloc and Argentina. Egypt said the bomb 
should have been outlawc'd. India, Indonesia and Argentina explained their 
abstentions by saying that the big powers had not agreed on the funda¬ 
mentals essential to any disarmament i^roposal. Some of these countries 
felt that both sides should share the blame for the deadlock. Unlike many 
of the powers voting with the majority, they did not feel that their security 
depcnidc'd to any great extent on the military strength of the West. 

The resolution terminated the two j)revious commissions and established 
a Disarmament Commission composed of the now-familiar combination of 
the Security Council members jilus Canada. The new commission was di¬ 
rected to prepare a draft treaty concerning: 

1. regulation, limitation, and balanced reduction of all armed forces and 
all arinaineiits; 

2. elimination of all major weapons adaptable to mass destruction; 

3. effective international control of atomic energy to insure the prohibi¬ 
tion of atomic weapons and the use of atomic energy for peaceful purposes 
only, with the present United Nations plan being used as the basis for the 
Commission’s considerations until a better or no less eflFectivc plan were 
devised; 

4. progressive and continuing disclosure and verification of all armed 
forces and all armaments, including atomic, the implementation of such a 
scheme being recognized as a first and indispensable step in carrying out 
the disarmament program; 

5. methods of fixing over-all limits and rcsti'ictions on all armed forces 
and armaments, and lor determining the allocation within their respective 

^3 Yearbook of the United Nations, 1950, p. 416. 

Yearbook of the United Nations, 1951, p. 176. 
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military establishments of the permitted national armed forces and arma¬ 
ments; 

6. the establishment of an international control organ to insure the imple¬ 
mentation of the treaty; and 

7. an adequate system of safeguards to insure observance of the disarma¬ 
ment program.**® 

The Disarmament Commission 

Despite the change of.scene, negotiations remained deadlocked. On 
April 24, 1952, the United States presented a working paper stating the 
“Essential Principles for a Disarmament Program.” Behind this paper, as 
behind the new United States proposals generally, was the necessity of 
answering the Soviet charges that the Western powers were not interested 
in arms reduction since they had spurned the Soviet’s one-third reduction 
proposal and the immediate outlawing of atomic weapons. The principles 
of the working paper may be summarized as follows: 

First, the goal of disarmament was “to prevent war by relaxing tensions 
and fears created by armaments and by making war inherently, as it is con¬ 
stitutionally under the Charter, impossible as a means of settling disputes 
between nations.” 

Second, armaments must be reduced to levels no higher than necessary 
for the maintenance of internal order and the fulfillment of security obliga¬ 
tions under the Charter. 

Third, there must be a “comprehensive and coordinate disarmament pro¬ 
gram, balanced throughout the process of reduction so as to avoid any 
disequilibrium of power dangerous to the peace. ...” This point emphasized 
the fact that, if the United States had a superior strategic air force, the 
elimination of strategic bombers would increase the relative strength of the 
U.S.S.R. The elimination of atomic weapons and a one-third reduction of 
armaments generally would have the very same effect. 

Fourth, effective safeguards must be enforced at all stages of the disar¬ 
mament program. 

Fifth, such safeguards must include an “effective system of progressive 
and continuing disclosure and verification of all armed forces and arma¬ 
ments, including atomic, to achieve the open world in which alone there 
can be effective disarmament.” This, it will be recalled, had proved a stick¬ 
ing point so far as the Soviet Union was concerned. 

Disclosure and Verification 

In the United States plan, five stages of disclosure were suggested, pro¬ 
ceeding from the less secret to the most secret information, since “no state 

^5 See Yearbook of the United Nations, 1951, pp. 176—177, and the summary in the 
Report to the President by the Deputy United States Representative on the United 
Nations Disarmament Commission, Department of State press release, January 14, 1953, 
No. 24. 

Report to the President on Disarmament, p. 3. 

4T Ibid., p. 9. 
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would tear the veil of secrecy from its most carefully guarded security ar¬ 
rangements until it could be satisfied that all states are proceeding with the 
same good faith and the same understanding and at the same pace.” First, 
there would be tlic disclosure “in breadth, although not in depth, [of] the 
general contours of the military establishment of all nations.” The final 
stage would provide “detailed disclosure of . . . novel armaments [those not 
in general use in World War II] lhcm.selves and of atomic weapons.” 

The Soviet delegation characterized the verification proposal as a gigantic 
intelligence and espionage operation bearing no relation to disarmament. 
Despite the fact that the United States proposals were now more liberal 
than they had been in 1946, the Sovic;ts also objected that atomic disclosures 
were left to a final and indefinite stage. 

Ceilings on All Armed Forces 

In May 1952 three powers, the United States, the United Kingdom and 
France, submitted proposals to fix numerical limits on all armed forces. 
Equal maximum ceilings of between 1,000,000 and 1,500,000 men were 
to be established for the United States, the U.S.S.R., and China, and be¬ 
tween 700,000 and 800,000 for the United Kingdom and France. Ceilings 
for other powers would be agreed upon latt'r. At all times any dangerous 
disequilibrium of pow('.r was to be avoided. The three governments ex¬ 
pressed the hope that a reduction of such magnitude would lessen the like¬ 
lihood of armed conflict. They noted that an existing imbalance of forces 
in the world at large was promoting a sense of insecurity. In this way the 
Western powers met the Soviet challenge of a one-third arms reduction 
plus prohibition of atomic weapons. The proposals, however, probably 
represented a greater sacrifice in strength for the Communist powers than 
they did for the three Western powers. In any event, the Soviets rejected 
the suggestions as not dealing with the distribution of permitted forces 
among the various armed services. This is an argument similar to the one 
advanced in the negotiations dealing with armed forces under Article 43. 
The Western powers then turned to meet this argument. 

Distribution and Limitations on Types and Quantities 

In August the Western powers suggested that the permitted armed forces 
be distributed by agreement among the principal categories of forces and 
that the types and quantities of armaments permitted be defined. All other 
weapons were to be eliminated. Regional arrangements were suggested as 
a means of providing similar limitations on the forces of other powers. En¬ 
forcement would involve an international control authority with broad 
powers. The Soviet Union was not impressed. 

Atomic Energy Control 

The General Assembly had directed the Disarmament Commission to 
consider the majority proposals, now called the United Nations Plan, as the 
basis for its deliberations until a better plan were devised. Although the 



DISARMAMENT WITHOUT GUARANTEE 





league 

OF nations 
1918 // 


OERMANT WAS B»A*M«B tUT 
GENERAL DISARMAMENT WAS 
ONLY AN EMPTY PROMISE 




United States said that it did not regard the plan as immutable, no fresh 
suggestions were forthcoming. The U.S.S.R. continued to object to the own¬ 
ership and other control features of the majority plan, contending that con¬ 
trol should involve only continuous inspection. 

The Elimination of Bacteriological Weapons 

The discussions on this issue were quickly poisoned by charges and coun¬ 
tercharges regarding germ warfare in the Korean war. The Soviets insisted 
in the very first meeting of the Disarmament Commission that the United 
States was conducting germ warfare in both Korea and China. This attack 
had been carried to the Assembly and the Security Council as well. The 
charges were vigorously denied by the United States and the other nations 
fighting under the United Nations command in Korea. The United States 
explained that it had not ratified the Geneva Protocol outlawing germ war¬ 
fare because that agreement only prohibited such warfare without pro¬ 
viding means of enforcing the prohibition. Proposals for impartial Red 
Cross investigations had been vetoed in the Security Council by the Soviet 
Union. 

"Phantom Proposals" 

At the Seventh Assembly in the fall of 1952, Poland, evidently in answer 
to the Western powers’ proposals in the Disarmament Commission and the 
Assembly, reintroduced the Soviet proposals of the previous year. The 
United States called them “phantom” or ghost proposals, as they were with¬ 
out real substance, yet prone to reappear at every Assembly session. They 
included the one-third reduction of forces and the unconditional prohibi- 

502 


HAS NEVER BEEN EFFECTIVE 




U.S.A.. BRITAIN AND 
iAFAN lUiAlT CRUISERS 
AND SMALLER SHIPS 


U S A.. BRITAIN. JAPAN. 
FRANCE AND ITALY 
LIMIT CAPITAL SHIPS 




Headline Series, Fmeign Folicy Association 


tion of atomic and other weapons of mass destruction. Enforcement was 
to be by strict international control and inspection that, however, was not 
to interfere in tlie domestic affairs of states. The Western powers continued 
to emphasize that without international ownership of atomic facilities an 
unbearable load would be placed on inspection. Detailed questions re¬ 
garding the Soviet proposals from the British and Canadian delegations 
brought the answer that there was “some conspiracy among delegations 
not willing to discuss the question of the prohibition of atomic weap¬ 
ons. ...” 

After fruitless discussion, the Assembly in April 1953 voted to reaffirm its 
resolution of January 1952 and to ask the Disarmament Commission to keep 
on trying.**^ It was obvious that the course of the negotiations would be 
influenced as much by such events as Stalin’s death, the Korean truce, and 
Soviet progress in developing hydrogen bombs as they would be by discus¬ 
sions in the Disarmament Commission. The brighte^st ra> of hope in 1953 
was President Eisenhower s proposal, personally presented to the General 
Assembly on December 8, to explore the creation of a world pool of fission¬ 
able material to be utilized for peaceful purposes. 


Conclusions 

Armaments control is really part of a wider problem — the organization 
and control of force in the world community. In the absence of effective 
collective security, which implies a large measure of world government and 

The New York Times, April 9, 1953. 
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law, nations inevitably seek safety in their own arms. All, however, must 
pool their resources in the face of common danger, as none can rely on its 
own strength alone for defense. Therefore, the armaments problem has had 
much to do with the growth of international organization in the twentieth 
century. General disarmament has been sought in universal organizations 
and conferences such as th(^ League and the United Nations, for no nation 
dares to be the only one to turn in its weai^ons. Rearmament, on the other 
hand, has been sought in regional organizations such as NATO and ANZUS, 
for few nations have felt secure under the guarantees of the United Nations. 
Clearly the control of iirmainents is more a political than a technical 
problem because tampering with national armaments involves manipula¬ 
tion of the relative power of sovereign states. No state is prepared to reduce 
its armed strength unless its position relative to other states is thereby 
either maintained or improved. Mankind is caught in a vicious circle caused 
by the search for security. 

It is worth recording that the problem of disarmament was for a long 
time not widely understood in the United States. That fortunate nation was 
able to pursue its own ‘‘manifest destiny” somewhat apart from tlu' areas of 
world conflict. The Canadian-American border has remained dc'militarized 
since 1818 principally because there has b('en no real struggle^ for power 
between the United States and Britain or between the United States and 
Canada. As a result, armaments were often thought by Americans to be 
one aspect of a degenerate system of European “power politics” from which 
the United States was immune. 

It should also he noted that the disarmament picture has both a Irout and 
a back. While the anxiety attending an armaments race is doubtless a factor 
that contributed to many wars, unilateral disarmament may encourage war. 
The natural disinclination of the democracies to arm or to take strong 
measures in the League period played right into the hands of the dictators. 
At Munich democratic diplomacy had little power behind it, and ultimately 
there was no recourse to deal with Hitler but war itself.^'* Therefore, the dis¬ 
armament discussions in the L(^agne and the United Nations inevitably in¬ 
volve “safeguards,” “security,” and “sanctions.” An armament race is evi¬ 
dence that there are values, whether real or fictitious, for which mc'n can 
be persuaded to fight to the death. It is also evidence that international 
politics, unlike domestic politics, is a struggle with few governmental or 
legal restraints. 

Although disarmament discussions did involve jockeying for propaganda 
and military advantage, they were not necessarily advanc(‘d in bad faith. 
A new dimension had been added to the problem — the capacity of man 
to destroy himself. This, of course, is not really a novel ability. A matter 
of degree is involved. The change is that man can destroy himself more 
efficiently than ever before. A concomitant factor is that super-weapons 
provide larger temptations for the power-crazed and tlu^ insecure. There is 

See H. J. Morgcntliaii, Politics Among Nations, The Struggle for Power and Peace 
(New York: Knopf, 1948), Chap. XXI. 
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no doubt that much of the reawakened concern for disarmament stems from 
the sheer horror with which mankind regards its own handiwork. Although 
the problem of world order should be attacked on as many fronts as pos¬ 
sible, armaments, it should be remembered, are not of themselves the cause 
of differences and principles for which men are prepared to sacrifice their 
lives. Disarmament will be possible and, indeed, wise only when there is 
an effective alternative to the present system of national arms. 
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Economic Cooperation — League 


One of the bitteu theses wliich John Maynard Keynes, the brilliant and 
impatient young British economist, “nailed on the door” of the Paris Peace 
Conference in 1919 was that 

the Treaty includes no provision for the economic rehabilitation of Eu¬ 
rope. ... It is an extraordinary fact that the fundamental economic problem 
of a Europe starving and disintegrating before their eyes was the one ques¬ 
tion in which it w'as impossible to arouse the interest of the [Council of] 
Four.* 

While somewhat overl:eatcd by the temper of the times, this statement is 
evidence of the most significant circumstance that cast its shadow over all 
the League’s economic activities: business and governmental leaders of the 
major countries were not yet willing to sacrifice any appreciable degree of 
national independence to solve the world’s economic problems. While the 
United States tended to be the most conservative on this score, it is also 
doubtful whether the British and French were really prepared to surrender 
much more sovereignty, except in connection with binding up the immediate 
wounds of wartime destruction and dislocation. Not only was the economic 
mandate of the Covenant extremely limited, but the League itself, under 
the leadership of the major powers, was decidedly cautious in undertaking 
any economic activities except where the benefit to the larger states was 
obvious and the cost slight. It is also important to understand the general 
pattern of these interwar activities and recognize their relation to other 
political, economic and social forces at work in the world at the time be¬ 
fore examining specific projects. This experience can be divided roughly 
into two approximately equal periods: the years of painful but gradual 
ascent — 1920 to 1929 — and the years of tragic, precipitous decline —1929 
to 1939.2 

1 The Economic Consequences of the Peace (New York: Harcourt, Brace and Howe, 
1920), p. 226. 

2 The best sources on this subject are: Martin Hill, The Economic and Financial 
Organization of the League of Nations (Washington: Caniegie Endowment for Inter¬ 
national Peace, 1946); H. R. G. Greaves, The League Committees and World Order 
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General Inlerwar Pattern 


Towards Recovery, 1920-29 

In 1920 the eombatant, of World War I were still thoroughly exhaus ed 
as a result of their recent struggle. With the oulstanduig ™.rptiun of the 
United States, most of them were starved for want o < s.s( ii la nnpor s 
which they lacked the means to pay for, hcnl douhl,' with w ar debts wduch 
they had no hope of repaying, wrackctl hy t iolcut miuonuc and political 
linctuatlons both internally and externally, obviously dcixmdeut upon each 
Other and yet deeply disfrustful. While this siekness was ^^adespread, the 
most complete paralysis was to be found in (Vuiral and Soiithrastern 
Europe where national economies were the least self-sufficient and political 


and economic nationalism the most intense. 

Since the United States had refused to participate in any joint relief 
organization comparable to the Allied system which had existed during the 
war, major relief and reconstruction efforts remained outside the Lf'ague in 
the hands of individual governmental and private agcmcies/'* Moreover, 
the amount of aid furnished by governments was relatively modest (ap¬ 
proximately $800 million as compared wa'th $3.7 billion givem through the 
UN Relief and Rehabilitation Administration alone after World War II), 
and most of it was made available through sales or loans, rather than grants. 
What the United States was not paid for in dollars, it advanced as loans to 
the extent of $194 million, 94 per cent of which was later defaulted.^ 

Many observers thought that the debtor countries should have allowed 
their currencies to depreciate as a means of attracting foreign customers and 
increasing their exports. But they chose instead, with few exceptions, to 
erect barriers in order to restrain imports, to conserve scarce exchange, to 
protect war-built industries, to encourage further industrial development 
for both military security and tlu^ absorption of surplus agricultural popula¬ 
tions, to gain bargaining power in negotiations for trade concessions from 
other countries, and to retaliate against those nations that refused to 
negotiate. 

Contrary to European hopes, the leading postwar creditor nation, the 
United States, refused to ease the situation by lowering its own barriers in 
order to enable Europeans to earn the exchange they needed to restock 


(London: Oxford University Press, 1931); Midiacl Heilperin, “Economic and Financial 
Issues,” World Organization (Wasliington: American Council on J^iblic Affairs, 1942); 
Henry F. Grady, “World Economics,” Pioneers in World Order (New York: Columbia 
University Press, 1944); Wallace McClure, World Prosperity (New York: Macmillan, 
1933); Linden A. Mander, Foundations of Modern World Socieltj (Stanford: Stanford 
University Press, 1947); League of Nations, Ten Years of World Cooperation (Geneva: 
League Secretariat, 1930); and oilier League documents cited on page 512 below 
3 See pp. 159-160. 

H. W. V. Teinperley, cd., A History of the Peace Conference of Paris (London; 
Henry Frowde and Hodder & Stoughton, 1920), Vol. 1, Chap. 8, Part 2; Winifred N. 
Hadsel, “United States Relief for Europe in World War I,” Foreign Policy Reports 
Vol. 19, No. 1 (March 15, 1943). ‘ ’ 
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their empty larders. On the contrary, the United States infuriated Europe 
by enacting tVie protectionist Emergency Tariff of 1921 and the Tariff Act 
of 1922 because AiiKTican farmers and industrialists alike were unable to 
svW at tlie volume to which they had adjusted their production during the 
war, and because* American leadership in general, long accustomed to think¬ 
ing in debtor rathcM than in creditor terms, thought that an export surplus 
was next to godliness. 

Climate of Economic Thought. In order to understand the unhappy road 
which the League trod, one jnust recall the basic assumptions with which 
that road was paved. The most fundamental idea prevalent at the time 
was that it was both iiossible and desirable to return to the "normal” pre¬ 
war economic pattern. A corollary of this was that there should be a min¬ 
imum of gov('rnm(mt regulation, national or international. It was assumed 
that most economic matters lay within the domestic rather than the interna¬ 
tional sphere? and thus outside the League’s bailiwick. This resulted in 
heavy ('inphasis on "bootstraj) thinking” — the doctrine that economic re¬ 
covery and development would come about almost entirely through self- 
hi?lp on the part of each separate state, largely in the form of monetary and 
trade reiorins. 

Confer(?nc(' after conference urged nations to return to the orthodox eco¬ 
nomic faith: to reduce spending, balance budge^ts, get back on the gold 
standard and lower trade barri(Ts. They gave little thought to using inter¬ 
national channels to help cushion the impact of the deflationary policies 
they recommended or assist in capital reconstruction and development. It 
was assumed that if certain traditional monetary and trade rituals were 
observed, the world’s economic machinery would automatically hum along 
at a brisk pace. This faith was badly shaken by the great depression, how¬ 
ever, when alarming economic, social and political upheavals led the econ¬ 
omists to give greater attention to those parts of the machinery which caused 
the greatest social misery. Only then was the maintenance of a high and 
stable level of employment jjlaced before balanced budgets and the gold 
standard. 

Activities in the Twenties. Within this environment, the League took its 
first major step in the economic field at the 1920 Brussels International 
Financial Conference, the first of four princiiDal conferences that punctuated 
the League’s interwar economic experience. In keeping with the general 
tendency then prevalent to try to protect "technical” discussions from the 
blight of politics, and because the conference was intended merely to give 
advice, its delegates, though appointed by governments, spoke as individual 
experts rather than as governmental representatives. Unfortunately they 
did little more than deplore the chaos which they saw about them and urge 
that each country reaffirm its faith in reason, traditional economics and 
frugal self-help. Although the world s economic leaders nodded approv¬ 
ingly at the Conference’s brave display of orthodox sanity, governments 
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While the supply situation had suddenly changed from famine o f ast, 
most European countries did not have the exchange to uy w lat t cy 
needed. The Conference recommendations implored these nations to re¬ 
store the prewar freedom and stability of trade relations. 

In spite of seemingly insuperable obstacles, however, Europe, with the 
League’s help, was able gradually to get its batten'd economic machinery 
moving again during the years 1922 to 1929. League loans were arranged 
for Austria and Hungary in 1922 and 1924, respectively. A far more impor¬ 
tant factor in restoring economic vigor was the Dawes Plan of 1924, for¬ 
mulated outside the League framework, to ease the payment of German 
reparations. This was e.sp(;cially encouraging since it was the first major 
postwar step taken by the United States to provide positive leadership in 
world economic matters. About the same time, the European allies finally 
agreed upon arrangements to pay their war debts to the United States, 
though on terms which they considered ipiite unfair. In the wake of these 
plans, large sums of private credit began to flow across national boundaries, 
particularly from the United States to Europe. Then Great Britain stabi¬ 
lized its currency in 1925; France, in 1926; and Italy, in 1927. Finally, the 
formalization of the Locarno treaties in 1925 provided a healthier political 
climate for this economic recovery. 

It was on the crest of this wave that France made its proposal in Septem¬ 
ber 1925, which led eventually to the calling of the third major interwar 
economic conference. The World Economic Conference, held at Geneva in 
May 1927. Against a background of relative prosperity and excellent staff 
preparation, the Conference’s e.\pert delegates from fifty countries, the 
largest gathering of its kind up to that time, met in an atmosphere of cau¬ 
tious optimism and made the same kind of recommendations that had been 
made before. Not only did influential organizations, such as the Interna¬ 
tional Chamljer of Commerce, endorse this program, but Franc-e and Ger¬ 
many signed a Commercial Treaty in August 1927 which marked France’s 
return to the most-favored-nation policy. A series of other negotiations, 
however, failed to produce any startling results. 


Collapse and Stagnation, 1929-39 

In 1929 the pestilence of the great depression fell upon a world still weak 
from the ravages of war. As early as the summer of 1928 the net flow of 
capital from the United States to Europe began to diminish and exchange 
reservoirs abroad started to shrink. The pinch came first in an excess of 
supply over demand in agricultural exports during 1929. Then the Ameri- 
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can boom came to an end with the resounding stock market crash in Octo¬ 
ber 1929. Tariff walls were hastily raised, particularly after the enactment 
of the extremely protectionist United States Smoot-Hawley TarifF which 
cast its ominous shadow over the world during all of 1929, although it was 
not finally passed until 1930. A financial crisis, which began with the vir¬ 
tual failure of the Austrian Kredit-Anstalt Bank in the summer of 1931, led 
to balance-of-payments difficulties in most European countries, a ra.sh of 
currency depreciation, and a desperate dosage of exchange controls. At the 
depth of the depression in 1932, over twenty-five million industrial workers 
throughout the world were unemployed, demoralized, and willing to try 
almost any nostrum, political or economic, to regain their security. 

In a futile attempt to stem this flood of catastrophe the League called the 
fourth and last major interwar economic conference, the London Monehuy 
and Econoinie Cionference of 1933. The delegates to this meeting acted as 
governmental representatives, rath(?r than as independent experts, and the 
scope of the staff preparation was less extensive than it had been for the 
previous gatherings. While a (l(.*termined effort was made at last to view 
monetary and trade problems as interdependent parts of a single economic 
structure, the erosion that had already taken place had washed away any 
real basis for agreement. France wanted monetary stabilization before 
commercial liberalization, Great Britain wanted commercial liberalization 
before monetary stabilization, and the United States wanted neither. The 
Conference finally adjourned without adoiiting any major conclusions. 

In spite of this serious defeat, the League refused to give way entirely. 
Instead, it changed its tactics. Having found it difficult to persuade large 
numbers of states to agree upon binding conventions, the League tended, 
after 1933, to work with smaller groups of nations that were particularly 
concerned with specific problems. It also began to formulate recommenda¬ 
tions not as conventions but as models for bilateral treaties, standards for 
domestic legislation, or studies to leaven national policies. 

Under the impact of the depression, the League also explored new sub¬ 
stantive areas: greater emphasis on the interaction rather than the isolation 
of such economic matters as monetary and trade problems; increased con¬ 
cern with investment and employment in keeping with new developments 
in economic thinking; an interest in issues particularly related to the depres¬ 
sion such as nutrition, housing, and the basic causes of depressions; and a 
recognition of the direct relationship between domestic and international 
problems as well as the necessity for dealing with both aspects simultane¬ 
ously. 

In spite of these efforts to hold the fort against total economic anarchy, 
the League’s activities proved to be “too little, too late.” One observer de¬ 
scribed the frustration that permeated Geneva in the last years as follows: 

Conferences have been prepared, called, held and adjourned, new advisory 
bodies have been set up, consulted and dismissed, new inquiries have been 
instituted and their findings discarded. . . . Strong resolutions have even 
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been voted and promising conventions discussed, sometimes adopted, more 
seldom ratified, and still less often put in force. But never has it been oun 
possible or expedient to take any firm collective action with a view resolutely 
to break down those barriers between nations which all are equally unani¬ 
mous in denouncing in their neighbors and in multiplying and raising at 
their own frontiers.-''* 

Furthermore, economic chaos exacerbated political problems and vice 
versa. One has only to look at the first major postwar aggression by Japan 
against Manchuria in 1931 to see the close interaction between depression 
and aggression. Economic pressures sharpened age-old ambitions to gain 
new material resources, markets, and populations as the basis for greater 
political and economic power. At the same time, the depression weakened 
the strength and morale of the Western powers to resist. And so crisis 
spawned crisis from Manchxiria in 1931 to Poland in 1939. 

As the League economic program virtually perished in the flames of 
World War 11, however, a new program was being l)orn, though few people 
were aware of it at the time. Efforts were quietly being made, between 
1939 and 1945, in special research projects undertaken at Geneva, Prince¬ 
ton, Montreal, and other havens of refuge, to study the past in order to 
build firm foundations for the future. As one reads these re'ports today — 
The Transition from War to Peace Economy; ‘‘‘ Commercial Policy in the 
Interwar Period; Food, Famine, and Relief; ^ Economic Stahility in the 
Postwar World; and International Currency Experience — it becomes 
apparent not only how far the Lc'ague had travelled since 1919 but also 
how directly these studies helped to .shape the thinking of those who built 
the United Nations. 


lleconslruelwii and Developnienl 

One of the first concerns after World War 1 was to give credit transfu¬ 
sions to countries which had been especially injured by the war, particularly 
the Siamese twins, Austria and Hungary, which, having been sawed apart 
by the Peace Treaty, refused to cooperate economically with each other or 
with any other neighboring countries in the Balkan jungle. The first finan¬ 
cial reconstruction loan, made to Austria in June 1923, was a credit of 
£26 million raised by public subscription in the markets of ten different 
countries and guaranteed, not by the League, but by eight European states 
in varying proportions. In return, Austria promised to establish her cur¬ 
rency on a gold basis, organize a central bank of issue under specified con- 

William E. Rappard, “Post-war Eftorts for Freer IVade,” Geneva Studies, Vol. 9, 
No. 2 (March 1038), p. 30. 

^Geneva, 1943, II. Economic and Financial, 1943, II. A. 3. 

'^Geneva, 1942, II. Economic and Financial, 1942, II. A. 6. 

Geneva, 1946, 11. Economic and Financial, 1946, II. A. 5. 

Geneva, 1945, II. Economic and Financial, 1945, II. A. 2. 

Geneva, 1944, II. Economic and Financial, 1944, II. A. 4. 
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ditions, balance her budget, and undertake a long-term program of retrench¬ 
ment. This was to be done under the sux)ervision and with the advice of 
a resident League Commissioner General who reported periodically to the 
Financial C^ommittee. A similar loan was made to Hungary in 1924, and 
further credits were raised later under League auspices to aid Greece, Bul¬ 
garia, Estonia and Danzig. 

The fundamental contribution of this loan program was that it provided 
some credit at reasonable inter(\st rates and helpc^d to provide a limited 
measure of temporary solvency. It was also a notable pioneering step in 
multilateral financial assistance. At the same time, it suffered from serious 
shortcomings — primarily a failure to establish healthy trading relations 
in Central and Southeast Europe and a reliance on limited monetary reor¬ 
ganization rather than on a broader reform program affecting production, 
distribution, standards of living and investment. 

Technical Assistance and Development 

Before the League, economic developmcmt was assumed to be the re¬ 
sponsibility of each individual nation with credit raised through private 
channels and a minimum of international governmental cooperation. It was 
a most significant experiment, therefore, when the Financial Committee 
combined technical assistance and supervision with th(? issuance of recon¬ 
struction credits. When the depression struck in the thirties, the League 
placed increasing emphasis on technical assistance, especially since it had 
no funds to dispense. 

In some cases, what was wanted was an authoritative opinion of experts; 
in others, evidence on methods and results. The . . . [League] enjoyed the 
unique advantage of having immediate access to the best sources of informa¬ 
tion and the ready and voluntary assistance of leading experts from almost 
every country in the world 

Advice was provided on taxation, central banks, credit control, agricultural 
credit, nutrition, transportation and housing. 

The Economic and Financial Organization also planned a European 
Conference on the Problems of Rural Life, to be held in October 1939, and 
based its preparations on the fact that all parts of the world’s economic 
machinery are interrelated. 

Without adequate nutrition or housing accommodation, without suitable 
education, without an increase in the purchasing power of the poorer classes 
— itself an immense problem raising questions such as land tenure systems 
and agrarian reform, land settlement, cooperative systems, and agricultural 
credit — no great results could be expected from the provision of dispen¬ 
saries or other services lying within the competence of Ministries of Health .^2 

But World War II broke out in September 1939, and the conference was 
never held. Still, the League had made progress since 1919. No longer was it 
content merely to give limited advice in one or two narrowly circumscribed 
Hill, op. cit,, p. 75. 12 Ibid., p. 92. 
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national Proposals 

Theprohhm consf/tnted hy the nii.ltiplidti- »[ mM .ind poor economic units 
in Ccntml ami Eastern Ew«ia- . . ■ ons c.vtrcinel.V CiMOpIcx .ind P»'cl.' 
economic mcnsnrcs cptiUl only huve mude ii pnvtiul contribution to its solu¬ 
tion. Among such economic ineiisures, ho\v'e\ (:*r, the primmy need was lor 
a con.striich've pluii to fucilitate the dovclopincnt of their iiidiLStrieES and for 
help in the (weciitioii of that plan. Since no action along thcASC lines was 
initiated, it is nndcrstandal)lc tliat tlic agricultural countries were unwilling to 
take the risk involved in any liberalization of their tariff policies. 


Trade 


TarifFs 

The major characteristic's of post-World War I tariff policies, as we have 
seen above, were the instability and generally high It'vel of tariffs as well 
as the abandonment of the prewar most-favored-nation treatment. In 
Europe the core of the protectionist movement lay in the Central and 
Southeast areas where political and economic foundations were the shakiest. 
In the conferences of 1920, 1922, and 1927, the League regularly urged a 
return to the prewar conditions of freer commercial relations. 

In the improved political weather of the late twenties, the recommenda¬ 
tions of the 1927 Geneva Conference won limited comj)liance for two years 
thereafter. The rising tariff level was momentarily retarded, though not 
arrested, and France and Germany negotiated their 1927 Tariff Agrciement 
reinstating the most-favored-nation clause. Then the dam broke in 1929 and 
the pace for a catastrophic tariff race was set by the infamous Smoot-Haw- 
ley Tariff, a trend which the conciliatory United States Recij)rocal Trade 
Agreements Program of 1934 was only beginning to reverse when war 
struck again. 

The League’s positive accomplishments in the tariff field were: the initia¬ 
tion of more thorough and vigorous international study and negotiation than 
had ever been possible before, the gradual education of the world to accept 
international action on sensitive tariff questions, the successful promotion 
of certain positive reforms such as the revival of the most-favored-nation 
policy, and a limited curtailment of the rising tariff level from 1927 to 1929. 
The major obstacles were; the uneven economic development and tariff 
levels among countries, the reluctance of League Members to take a really 
firm stand on these matters, their failure to deal with tariff problems as an 
integral part of the total economic setting, their neglect of the problem of 

^3 Geneva, 1942, II. A. 6. 
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cushioning the short-run shock that would liave accompanied any signifi¬ 
cant reduction of tariffs, and their failure to comprehend the fact that coun¬ 
tries wi're unwilling to expose their economies to the instabilities of laissez 
faire (or “free trade”) policies on the international scene, especially since 
such policies had been discredited on the domestic scene. 

Other Trade Questions 

The League met equally stiff resistance in its efforts to abolish all non¬ 
tariff prohibitions and restrictions. In spite of the Economic Committee’s 
success in getting twenty-nine countries, including the United States, to 
adopt a convention for this purpose in 1927, it was never implemented to 
any significant degree. Although it was brought into force in 1930 on a 
year-to-year basis by the United States, the United Kingdom, Japan and 
four other states, the advent of the depression caused it to be terminated 
by the middle of 1934. 
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Special Commodity Distribution Problems 
Another trade problem which the League concerned itself with was the 
instability of certain major commodity markets. Typical of this situation 
was the fact that, after the Economic Committee began in 1921 to study the 
scarcity of raw materials of which th(' Italians had complained at the Paris 
Peace Conference, the supply of these materials ran far ahead of demand 
in 1922. As a result of recommendations made by the 1927 Geneva Con¬ 
ference, the Economic Committee examined this j)roblem with respect to 
six major commodities. 

In 1933 tlie London Monetary and Economic Conference urged that the 
League work with various other international organizations to formulate 
production and distribution agreements on ten leading commodity groups. 
Subsequently the League was instrumental in persuading the jirincipal 
wheat-i^roducing countries to conelnde an agreement in 1933 that provided 
for the cooperative reduction of wheat production, the lowering of tariffs, 
and the promotion of increased consumption. A similar sugar agreement 
was adopted in 1937. There were also active negotiations, but with fewer 
concrete results, regarding coal, rubber, timber, tin, dairy products, coffee, 
cocoa, wine and copper. In all of these efforts, however, the results were 
discouraging since most countries continued to feel that they could do f)et- 
ter operating independently. Moreover many important commodities were 
controlled by private cartel arrangements about whicli the League did little 
more than make studies; the most important of these appeared in 1931 
under the title of General Report on the Economic Aspects of International 
Industrial Agreements.^^ 


Monetary Policy 

The League also tried to influence financial and monetary policies. The 
tone was set by the 1920 Brussels Conference, which called for: an increase 
in production, reduction of governmental expenditures in relation to rev¬ 
enue, cessation of all subsidies ‘which conceal from the people the true 
economic situation,” elimination of borrowing for recurrent ordinary ex¬ 
penditure, curbing of all inflationary practices, a return to the manipulation 
of the interest rate as the “normal” regulator of the volume of credit, an 
early return to the gold standard, and abandonmtmt of exchange controls.^® 
The same policies were warmed over and served up again in much the same 
form by the Genoa Conference of 1922 and the Geneva Conference of 1927. 

E, 736. 1931, II. B. 21. McClure, op. cit., pp. 477-481. 
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Special related studies were also carried out under the wing of the 
Financial Committee. A Gold Delegation of that body j)rcparcd a report 
between 1929 and 1932 which led to the 1933 London Conference agri^e- 
ment that, among other things, exchange stability should be sought on the 
basis of gold. AnothcT committee reported in 1935 that clearing agreements 
tended to restrict trade and should not be extended. Still another body 
urged in 1938 that exchange? controls be progressiv(?ly abandoned. In 1939 
a report was published s(*tting forth certain recommended standard pro¬ 
cedures in formulating international loan contracts. Monetary and financial 
factors were also taken into consideration as part of the study undertaken 
in the thirties on economic dexiressions. Unfortunately the League was 
hampered in all of these efforts by two basic ol)stacles: first, its own hes¬ 
itancy, exceiit towards the end, to xirobe to the very roots of economic insta¬ 
bility and, second, its Members’ unwillingness to surrender their freedom 
of action. 


Slabilily and Full Employment 

As the deprc'ssion fastened its grix^ uxion the world, the League played 
a ct?ntral role in dcNeloxiing the new trend in economic thinking which 
X^laced x^Rrticular einx)hasis on the? maintenance of economic stability and 
full emx)loyment. Undoubtedly one of the major forces behind this move¬ 
ment was the working man’s outcry that attention should be 

devoted to those asi)ects of the economy which affected him most directly. 
He valued stability and emx^loyment above those abstract symbols of eco¬ 
nomic orthodoxy — free trade, balanced budgets, and the gold standard — 
which were based on a faith in tlu? “normal” oxieration of a “natural” eco¬ 
nomic x^i'ocess which rarely seemed to ox^erate normally or naturally. 

The first League studies on the recurrence of dex:)ression took the form 
of two widely influential rei^orts: Prosperily and Depression; A Theoretical 
Analysis of Cyclical Movements by Gottfried \on Haberlcr, published in 
1939, and Statistical Testing of Business Cycle Theories by J. Tinbergen, 
published in 1938-39, Then, in 1943, a group of experts, including certain 
members of the Economic and Financial Committees, known as the Dele¬ 
gation on Economic Dex:)ressions, xRiblished its first rex)ort dealing with the 
immediate short-range problem of The Transition from War to Peace Econ¬ 
omy. Not only did this volume receive extraordinary publicity; it also 
demonstrated the remarkable progress in economic thinking since 1919. 
The objectives it sought included: (1) “a stable economy and rising stand¬ 
ards of living,” (2) full employment, (3) satisfaction of the “physiological 
needs of all classes,” (4) sx3reading the risks of unemx)loyment, (5) “equal 
educational opportunities,” (6) “progressive removal” of trade obstructions, 
and (7) “courageous international measures of reconstruction and devel¬ 
opment.” 

The Delegation’s second report, published in 1945, dealt with the long- 
Annex 3 of the report. 
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be kept at a high and stable level through some combination of five, sources 
of demand (private consumption, private investincut cuireii pu ic ex- 
penditure, public investment and net foreign investment).^‘ Both of these 
reports contained a ricli liai’vest of liard-earned wisdom. It remained to 
be seen whether national governments would heed their advi 




Economic !nIeUujence 

International economic cooperation wo\ild soon stall without adequate 
statistical fuel from each country. Such rei^orting should 1)(‘ as compre¬ 
hensive, accurate and comparable as possil)li\ Since the inlormation avail¬ 
able during the early twenties scarcely approached this ideal, one of the 
League's most useful, but less dramatic, accomplishments was the formula¬ 
tion of the 1928 convention on statistical rcixuting which was subsequently 
ratified by twt3nty-six countries. At the same time, the League Council cre¬ 
ated the Committee of Statistical Exp(Mts to develop this work further. 
Hand in hand with this groiq'), the Secretariat's Economic Intelligence Serv¬ 
ice compiled a tremejidous r(\servoir of invaluable infonnation and pub¬ 
lished regular and special reports which were indispensable tools for all 
national governments. The key importance of this kind of intelligence work 
in building a cooperative world society is made doubly clear by the refusal 
of all totalitarian regimes to make .such information available. 


Transporlalion and Communications 


General Pattern 

Since there had been increasing pre-World War I collaboration in 
strengthening communications bridges among nations, there were strong 
hopes at the Paris Peace Confeence that at last it would be possible to 
organize a cooperative system that would be sufficiently centralized to 
harness together the many different forms of communications and suf¬ 
ficiently authoritative to be able to make its decisions stick. As we have 
seen in Part Two, however, the Peace Treaties authorized no centralized 
communications organization, entrusted the League with no i^ower to do 
more than recommend, and included no comprehensive binding conventions 

Chap. 21 of the report. 

18 The best sources are Jan Hostie, ‘‘Communications and Transit,” World Orffaniza- 
tion, pp 158-188; Wallace McClure, op. cit.. Chaps. 19 and 20; League of Nations, 
Ten Years of World Cooperation, Chap. 6; League of Nations, Transport Problems 
which Arose from the War of 1914-1918 (Geneva: League Secretariat, 1945); Mander, 
op. cit.. Chap. 9. 
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regarding communications. Primary attention was devoted to prying open 
the doorways leading to the conquered countries without forcing the Allies 
to make eoinparal)le concessions. The only gestures made in the direction 
of a broad long-range liberalization of cominiinications were Article 23(e) 
ot the CJoveiiaiit, promising that the signatories would “make provision to 
secure and iiiaintain treedom of communications and of transit,” and tlie 
statements in Part XI1 of the Versailles Treaty indicating that the signa¬ 
tories would formulate certain general conventions in the near future. 

When the League bc^gan to ox^eratii in 1920, an immediate iDrcioccupation 
of the Eurojiean countries w^as the reconstruction of their transjiortation 
arteries so that the lifeblood of men and materials could flow again. In 
keexiing with the gciKTal climate of oxoiiiion at the time, however, the 
League was hesitant in asserting itsc'lf in these reconstruction efforts. Only 
when the 1922 Genoa Economic and Financial Ckmference suggested that 
the League might offer exx^ert assistance, did the Communications and 
Transit Coniinittee begin to be active in this field, largely through the for¬ 
mulation of conventions and the settlement of disx^ntes under the Peace 
Treaties. 

The efiort to achieve iirogress by convention and peaceful settlement 
soon stalled, how(wer, as the w=^ar-born ardor of collaboration cooled. Thus 
no major com ention was completed after the sccontl General Conference 
held in 1923. A basic difliculty that w^as never scpiarcly faced was the fact 
that the x^i'oblems of communications, as of most other economic matters, 
were in such a constant state of flux that even those governments with tlie 
most coox^eratix e intentions hesitated to saddle themselves with static con¬ 
ventions that could not be quickly altered when necessary. As it had be¬ 
come ax^x^arejit on the domestic scene, it soon became clear internationally 
that such x>i'oblcms could not he dealt with as effectively by inflexible 
legislation as by flexible and central day-to-day administrative regulation. 

The Fourth Conference of 1931 was a decided failure because of both 
the depression and the League s decision to dex)loy its major forces on the 
economic and financial rather than the communications front. In 1935 the 
League did not even convoke the Fifth General Conference which was to 
have met that year, but looked instead to the League Assembly which was 
to x^^rform the functions of the conference, a task for which the Assembly 
was scareely equix^x^ed. Although the Communications and Transit Com¬ 
mittee continued to function, it slowly starved for lack of support. 

Maritime Navigation 

Since many bipartite treaties had already been negotiated banning dis¬ 
crimination against shqis calling at foreign ports, the next important step 
was the negotiation under League ausx)ices of the multilateral Convention 
and Statute on the International Regime of Maritime Ports, which was 
signed in December 1923 and came into force in July 1926. This agreement 
guaranteed both free use of the maritime ports (those frequented by sea¬ 
going vesels) and equal treatment for all ships entering them. But many 
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Inland Transportation 

Freedom of Transit. In keeping with the high hopes ^vrltten mto the 
Versailles Treaty, the League Conimunications and Tiansit Committees 
first major eoncern was the formulation of the Internationa Convention 
and Statute on Freedom of Transit signed at Barcelona in April 1921. While 
waking the usual how to the need for national regulation in the interest of 
security, health, and local conditions, this agreement endorsed the prin¬ 
ciples of complete freedom of transit from one state to another thiough 
the territories of the signatories and compk;te equality of transit condi- 
tions. Nevertheless, the concessions to special national requirements still 
left ample room for many kinds of barriers. 

Waterways. Since the (Congress of Vienna, there had been wide agree¬ 
ment that freedom and equality of transiiort should be extended to internal 
as well as transit traflic on “waterways of international coneenr (those ac¬ 
cessible to ordinary commercial navigation and providing access to the sea 
to more than one state). To revise and extend this principle, the First Com¬ 
munications and Transit General Conference adopted a Convention on the 
Regime of Navigable Waterways of International Concern as well as a 
broader additional protocol extending free and equal treatment on a recip¬ 
rocal basis to all national waterways ojjen to navigation from the sea. Un¬ 
fortunately the opposition of the Netherlands and Switzerland prevented 
these conventions from being widely ratified. 

Still, most of the responsibility for supervising the major inland water¬ 
ways remained tantalizingly beyond the reach of the League's jurisdiction, 
and coordination was always difficult. Independent Commissions, several 
of which had existed prior to the League and all of which had been revised 
or created under the Treaty of Versailles, controlled the Danube, Rhine, 
Elbe, and Oder Rivers. None of these was ever brought under League 
direction in accordance with Covenant Article 24 regarding the supervision 
of international “bureaus.” Nonetheless, the Communications and Transit 
Organization established a regular exchange of information with these 
bodies and invited th(*m to send representatives “in an advisory capacity” 
to various meetings including the General Conferences. 

In 1924 the Communications and Transit Committee also decided to 
jostle the river commissions a bit by appointing Mr. Walker A. Hines, 
former wartime Director General of Railroads in the United States, to 
make a thorough study of European inland waterways. His report, deliv¬ 
ered in 1925, made numerous observations and recommendations regarding 
the Danube, the Rhine, and unfair discriminatory railway practices injuri¬ 
ous to river transport. Although this report was thoroughly studied, the 
Committee had no direct authority to implement the suggestions. 


I® Hostie, op. cit., p. 174. 
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Railroads. While rivers cross state lines smoothly, in spite of political 
boundaries, the task of linking the spider webs of numerous national rail¬ 
way systems, with their conflicting routes, types of rail and rolling stock, 
timetables, and rates, is far more complex. Thus one of the League’s first 
concerns was to revise and extend the various pre-World War I railroad 
agreements. Unfortunately, it proved difficult to achieve broad agreement 
on this subject, and the Convention on the International Regime of Rail¬ 
ways, concluded during the Second General Conference in 1923, was little 
more than a collection of pious hopes. Nevertheless, it endorsed certain 
principles of fair and equal treatment regarding rates and conditions of 
handling passengers, baggage, and freight. The fundamental difficulty lay 
in the need for a more flexible form of regulation than that provided by a 
static convention. 

Urged on by the Genoa Economic and Financial Conference, the Com¬ 
munications and Transit Committee also interested itself in offering tech¬ 
nical assistance to the European railway systems by dispatching General 
Sir H. Osborne Mance, former President of the Communications Section 
of the wartime Supreme Economic Council, to examine the situation in 
the center of transport anarchy. Central and Eastern Europe. General 
Mance’s report recommended certain improvtanents, but the League at¬ 
tempted no concerted effort to achieve them. It was in order to supple¬ 
ment this report that the Committee asked Mr. Hines to make his study of 
inland waterways, mentioned above, which pointed to the need for better 
coordination between rail and river traffic. 

As in the waterway situation, much international railway activity lay out¬ 
side the League’s territory and was dealt with by such organizations as the 
Central Office for International Railway Transport at Berne, Switzerland,"” 
none of which was ever brought under the League umbrella in accordance 
with Article 24 on international “bureaus.” Nevertheless the Communica¬ 
tions and Transit Committee made arrangements with these bodies for the 
regular exchange of information and for their representation at League 
conferences. 

Motor Transport. In 1926 a League-sponsored conference revised a Euro¬ 
pean treaty of 1909 regarding international motor traffic. Then, in 1931, 
the League convoked a more ambitious European Conferenee on Road 
Traffic at Geneva which produced two conventions on the standardization 
of road signals and motor vehicle taxation, respectively, as well as an 
agreement on lost identification documents (“triptychs”). 

Technical Assistance 

The Communications and Transit Committee’s first technical assistance 
efforts were the studies made by General Mance railways and Mr. Hines 
on waterways. In connection with the second study, Poland asked the 
League’s advice on the feasibility of transporting coal and other products 

2 ** There were six major noii-League international railroad associations. 
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in a report that recoinimaided the immediate miprovemeilt of cxi, i g rail 
and port /aeihtfa aa iveJJ as the gradual development of a system of inland 

waterways. The CoiniininicLitions and Transit Committee a so ^nccre 
technical assistance in connection with the League-sponsored financia 
reconstruction of Austria and Bulgaria.^^ 


Aviation“^* 

Unlike rail, waterway, and road transportation, international aviation 
was subject to very little controJ by the League Communications and Tran¬ 
sit Organization. As wc saw in Part Two, the 1919 Paris Air Convention 
gave primary responsibility for this activity to the International Commis¬ 
sion for Air Navigation which was officially placed under the “direction” 
of the League but in practice stood as much aloof as possible. The basic 
policy guide lines for international aviation were also greatly revised and 
developed in the Paris Air Convention. Detailed technical rules were in¬ 
corporated in eight “annexes” to that agreement of which all but the one 
on customs could be amended by th(' Commission by special majority vote. 

During the inlerwar years the Commission’s principal concern was to 
kcei) this body of technical regulations up to date on such problems as 
standards of airworthiness, marking of aircraft, examination and certifica¬ 
tion of air personnel, standards for ground organization (airports, ground 
markings, mai^s, communications, met(H)rological services, etc.), traffic and 
operational rules, log books, and accident investigation. In addition to 
these activities, the Commission also acted as an information clearing house, 
a tribunal for settling disputes regarding the technical regulations, and an 
agency for dispensing expert advice. 

The development of international private aviation law was dealt with 
almost exclusively by the French-sponsored Canute international technique 
crexperts juridiqtie acriens (CITEJA). This body was established in 1926 
outside the League’s jurisdiction principally to encourage non-League 
members to participate. F'our interwar conferences (1925, 1929, 1933, and 
1938) dealt with such topics as air carriers’ liabilities, air transport docu¬ 
ments, mortgages, collisions, assistance and salvage on sea and land, and 
relations between aircraft owners and charterers. 

In general, one can say that the leading air nations worked relatively 
well together on technical matters which required cooperation as the price 
of safety. On other matters, where national interests seemed to block 
rather than promote* collaboration, there was little progress. This was espe¬ 
cially true with respect to the efforts that were made to gain free and equal 

See discussion p. 171; also League of Nations, Transport Problems which Arose 
from the War of 1914-1918, pp. 40-42, 45-46. 

^2 Most useful sources are: Sir Osborne Mance, International Air Transport (London: 
Oxford University Press, 1944); Kenneth W. Colegrove, International Control of Avia- 
tion (Boston: World Peace Foundation, 1930); Laurence C. Tombs, International Or¬ 
ganization in European Air Transport (New York: Columbia University Press, 1936). 
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tiivnsit ri^ts, which were not recognized in aviation to the extent they 
were in rail and water travel. It wa*; also true regarding ellorts to win co¬ 
operation on customs, rates and the elimination o£ unecorromie competi¬ 
tion among national lines. 

Telecommunications-’^ 

While the telegraph and telephone were well matured before World 
War I, radio was only a lusty youngster whose growing pains caused most 
of the major telecommunications difficulties during the interwar period. 
The center of tlu^ stage in these matters, as was discussed in Part Two, was 
held not by the League but by the independ('ut International Telegraphic 
and IntiTiiational Radio Telegraphic Unions which combined in 1932 to 
form the International Telecommunications Union. 

The initiative for international coox>eration in this field, as in so many 
other technical activiti(3s, came from the Euroiieans siiffcTing from an ex¬ 
cess of comj)eting national services. The giant United States, on the other 
hand, felt that it had little to ft'ar and much to gain from comxietitioii. It 
never became a party to the telegrax>h and telexihoiie regulations during 
the entire interwar period. It did become increasingly concerned, how¬ 
ever, about int(3rlerenc(' in radio broadcasting due to the bargain basement 
rush that was develoxiing in the scramble for frt^queneies. Thus tlie United 
States took its first major stej) in the telecommunications field when it 
convoked the 1927 Washington Radio Conference to make an initial allo¬ 
cation of frequencies and jilayed a leading pari at the 1932 Madrid Confer¬ 
ence. After this important stei), however, there was only one more meet¬ 
ing of the three administrative conferences during the interwar j)eriod, 
in 1938, and progress was discouragingly slow in all the fields. 

There were certain problems common to all three of the basic forms 
of telecommunications. Their rates tended to be coinjilex; their technical 
development was hampered by national differences; their international ac¬ 
counting was bedeviled by exchange fluctuations; and their consumers 
suffered from either too much or too little comiietition. Then there were 
certain problems peculiar to each of the three fields. In telejihony, which 
seemed to be the least troublesome, there was still all too little collabora¬ 
tion between the American and European continents. In telegraiihy, there 
was intense, often unscrupulous, com^ietition not only among the cable 
companies themselves but between them and the radio people. In radio, 
the greatest need was to clean out the Augean stables of unregulated 
national appropriation of frequencies by establishing an authoritative, cen¬ 
tralized, and continuous regulatory system. 

Postal Service^^ 

In this field, as compared with telecommunications, international collab- 

Most useful sources are: Sir Osborne Mance, International Telecommunications 
(London: Oxford University Press, 1943); John D. Tomlinson, International Control of 
Radio-Communienfions (Michiejan: J. W. Edwards, 1945). 

Best sources: Mander, op. cit., pp. 526-531; John F. Sly, “The Genesis of die 
Universal Postal Union,” International Conciliation, No. 233 (October 1927), pp. 51-57; 
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oration was older than in telephony or radio, more dominate by govern- 
ments, less complex and more cooperative. During the mterwar period 
the Universal Postal Union Confer, -iKOS eontimiecl to meet every five years 
much as they did before World War 1. At each Conferenc-e about 180 dele¬ 
gates from nearly all Uie nations of tlie world regularly considered be- 
tween 200 and 2,000 proposals regarding teelimeal regulations for seven 
diHerent types of postal service. Some of the more important issues eon- 
sidcred by the Union included the reduction ot transit rates, the protection 
of neutral rights, and the cJi'velopment of air mail which was the most out¬ 
standing technical development in the postal field during the interwar 
period. 


Conclusions 

There can be no doubt that these League and affiliated efforts, limited 
though they were, represented some solid steps towards more effective in¬ 
ternational organization in the economic field, as compared with the pre- 
World War I era. Tfiese activities not only encouraged broader and more 
continuous coordination of various economic and communications func¬ 
tions but facilitated wider and more regular consultation among a larger 
number of countries than ever before. The greatest advances were made, 
of course, in meeting those needs which seemed most pressing to the major 
powers — primarily research and recommendations on various phases of 
international economic relations, modest loans for the reconstruction of a 
few Southeast European countries, some pioneering technical assistance, 
feeble and only temporary tariff concessions, and various efforts to gear 
national communications systems together more effectively. 

Still, the League’s role was severely limited. Economic activities were 
planned in terms of a temporary postwar emergency rather than a posi¬ 
tive long-range preventive program. The League’s Economic and Finan¬ 
cial Organization starved along on a pitifully meager budget and staff 
(never more than seventy officials). There was never sufficient emphasis 
on the iiiterrelationshijis among all elements in the economic picture. The 
Economic Committee, Financial Committee, and International Labor Or¬ 
ganization all operated separately with only a minimum of coordination. 

League recommendations were usually dominated by the industrially 
developed nations with little understanding of or sympathy for the prob¬ 
lems of the underdeveloped nations. While some assistance was given to 
the Balkan countries, Asia was scarcely thought of except as the private 
vineyard of the great colonial powers. In no instance did economic assist¬ 
ance in any area take the form of a comprehensive program touching all 
aspects of a nation’s economic life. Obviously the modern concept of tech- 

F. H. Williamson, "The International Postal Service and the Universal Postal Union,” 
Journal of the Royal Institute of International Affairs, Vol. 9, No. 1 (January 1910), 
pp. 68—78. 
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nical assistance to underdeveloped nations was virtually undreamed of until 
the last few years. Leasue-spoiisored financing was arranged entirely on a 
commercial basis in the form of loans to be secured by adequate assets and 
repaid with interest. There was no thought of extensive governmental 
grants such as those which were to be resorted to after World War II. 
Such gifts w('r(' to he made through private channels. 

Evt‘n within the international sphere some of the most crucial economic 
problems, such as reparations, were dealt with outside the League, largely 
under the Supreme Economic Council. Finally, the League seemed to 
feel that there was no necessity for any great haste. Although the League 
Secretariat began studying Europe’s economic plight in the summer of 
1919, and the League Council recommended in March 1920 that a financial 
conference be held, that conference did not actually meet in Brussels until 
September 1920. And them it merely told League Members what the prob- 
l('ins seemed to be rather than mobilizing direct and immediate govern¬ 
mental action. 
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Reconstruction and Development — UN 


Ever since nations began digging themselves out of the rubble of World 
War II, most govcTiiments devoted a major portion of their time and 

energy wracking their brains over the prolilems of inert'asing their material 
wealth through relief, reconstruction and development. They realized only 
too well the decisive effect of these matters on the political and social, as 
well as material, well-being of their peoples. And, since the long-range 
trend has been towards increasing economic interdependence among states, 
it is not surprising that governments have often turned to the UN and its 
affiliated specialized agencies for help. At the same time enthusiastic inter¬ 
nationalists too often foiget that these bodies, while' sometimes influential 
beyond their financial resources, have been only part of the picture — a 
very minor part when measured in terms of the volume of money spent. 

As in origin, so in action, the role of these agencies has been determined 
largely by the interests of the great powers. The dominant fact that has 
overshadowed their activities is that the United States, by far the greatest 
source of economic aid, has been willing to channel only a small fraction 
of its largesse through multilateral channels. Its greatest experiment in a 
truly international operational program occurred during and immediately 
after the war while the Big Three alliance was still warm. This was 
UNRRA, designed solely for the limited task of furnishing relief and “re¬ 
habilitation" (iireparation for but not actual reconstruction) to liberated 
countries considered too poor to buy or borrow such aid for themselves. 
This meant primarily the unoccupied nations of Southern and Eastern, but 
not Western, Europe. The United States hoped, at least in the beginning, 
as after World War I, that the needs of Western Europe, notably Britain 
and France, could be financed by loans rather than outright grants. 

The total United States contribution to UNRRA, the largest American 
donation to any multilateral program before or since, was approximately 
$2.7 billion. Even during the life of UNRRA, however, the major portion 
of American assistance was sluiced through bilateral channels: United 
States armed forces “civilian supply” to militarily administered areas, in¬ 
cluding occupied territories (over $5 billion between June 1945 and June 
1950) and direct loans, following the abrupt termination of wartime Lend- 

527 
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Lease aid in August 1945, to individual nations, Principally Ae United 
Kingdom and France (over $10 billion during the 

The United States insisted, moreover, on terminating UNllRA in March 
1947 and relying thereafter almost entirely on bilateral arrangements. 

The UN and its affiliati-d specialized agencies have been used mainly 
for study mid advice, except for modest lending through the International 
Bank for Reconstruction and Development (to which the United States 
had paid $635 million as ol the end of 1953) and the relatively small oper¬ 
ational programs ol the IntcTnational Refugee Organization (to whieh the 
United Stat(\s contributed approximately $41 million a year from 1948 to 
1951), the UN IntcTnational Children’s Ernergeney Fund (to whieh the 
United States contributed an avc'rage of $14 million a year from 1947 to 
1953), and the UN Rcdic'f and Works Agency for Palestine Refugees (to 
which the United States contributed about $20 million a year from 1949 
to 1953). After the liquidation of UNRRA, moreover, a series of aggressive 
Communist movers in Greece, Czechosknakia, China and elsewhere per¬ 
suaded the United States to initiate sevc'ral new major assistance programs 
outside the UN: the Marshall Plan, begun in 1948 (on which the United 
States spent $12 billion from 1948 to 1951); the Point Four Program to 
provide “know-how” to the underdeveloped areas (for which the United 
States authorized $35 million from 1950 to 1951, $12 million to be chan¬ 
neled through the UN); and the Mutual Defense Assistance Program (for 
which the United States authorized $7 billion from 1950 to 1951). 

The United Kingdom and other recipient countries were not in an advan¬ 
tageous position to contest United States policy, if they had wanted to, 
and many of them seemed to feel it was more profitable to deal directly 
with their American benefactor than to merge their requests with those of 
other countries through a multilateral agency. The Soviet bloc refused to 
accejrt the invitation to participate in the Marshall Plan and has per¬ 
sistently damned the United States for economic imperialism and by-pass¬ 
ing the UN. The underdeveloix'd countries have been particularly sensi¬ 
tive to the dangers of political and economic domination by the great 
powers and have been most insistent that more should be done through the 
UN. 


World Economic Environmerd, 

One cannot understand the com so of the UN’s economic activities except 
in terms of the larger world economic setting of which they are a part. In 
reviewing this exptTience, three major phases are discernible: 1945 to 
1947, the immediate postwar emergency before the Marshall Plan; 1948 to 
1949, UN adjustment to the Marshall Plan and the development of limited 

’ These and the following U.S. aid figures are taken from Foreign Aid hij the US 
Government, 1940-51 (Washington: Government Printing Office, 1952). Also see W. A. 
Brown, Jr., and Redvers Opie, American Foreign Assistance (Washington: Brookingr 
Institution, 1953). 
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technical assistance; and 1950 to 1954, expanded technical assistance and 
the impact of the Korean conflict. 

1945-1947 

These were the years of most desperate postwar need, most generous 
internationally administered relief via UNRRA, and most unfortunate 
fumbling as UNRRA was terminated. The war damage, caused not only by 
actual destruction but also by deterioration of equipment and dislocation 
of former economic relationships, was far more serious than most of the 
planners estimat'd at the end of the war — more disastrous than had ever 
previously befallen mankind. Fortunately the response was quicker, more 
ample and more truly international than after World War I. But it was 
halted far short of what the world needed to regain prewar conditions, and 
there was a disturbing interlude before the geographically more limited 
Marshall Plan was established. 

By 1947 there were apiiroximately 10 per cent more mouths to feed and 
bodies to clothe and house than in 1937. But production of certain key 
industrial commodities in most of the world, excluding the United States, 
was from 4 to 45 per cent below the 1937 level.- In the fortunate United 
States, whose plants had not only escaped direct injury but had grown by 
leaps and bounds, 1947 industrial production in various major commodities 
was from 3 to 111 per cent above th(j 1937 level. 

The race between population and food was equally precarious. Because 
of a variety of misfortunes — loss of equipment, slaughter of farm animals, 
shortages of fertilizers, lack of seeds, and exceptionally criud European 
weather in 1946-47 — the world’s total food production in 1947-48 was 7 
I)er cent below the 1935-39 average. The deficits of certain areas were even 
more serious. European jiroduction of wheat, rye, barley, oats, maize, and 
potatoes (excluding the Soviet Union and Albania) was approximately 29 
per cent less than the 1934-38 average. United States production, on the 
other hand, was almost 30 per cent above its prewar level. 

As a consequence of its fortunate position, the United States had a sur¬ 
plus of exports in goods and services between 1945 and mid-1947 of $16.7 
billion. This was the first phase of the postwar “dollar gap.” Of this, 
$6 billion was furnished in the form of outright United States grants (“uni¬ 
lateral transfers”). The rest was financed chiefly through American loans, 
but United States aid was not sufficient to prevent an alarming erosion of 
the monetary position of the deficit countries. 

The basic all-important fact which emerges from this brief review, and 
was to dominate the world economy far longer than anyone guessed, is 
that the prewar circular flow of trade had been seriously dislocated by the 
war. Most of the world was now a deficit area, and the United States, the 

2 Tlie material underlying this analysis is taken largely from Foreign Aid by the US 
Government, and various UN publications, particularly Economic Report, Salient Fea¬ 
tures of the World Economic Situation, l945-~47, UN Sales No.: 1948.11.C.1. 
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1 • o, fo hovp pynerienced a significant net increase in produc- 

only major power to have expraiancM b 

tive capacity, was furnishing laige expon ... 

of the world which did not have the goods and services to export in return. 


1948-1949 

The economic weather improi cd strikingly during this period, especially 
in Europe due in lai'pc measure to the M^arshall Plan (European Recovery 
Program}.^ I94S was the most successful postwar year up to that time. 
The manufacturing artd mining index for Euroi)e, excluding the Soviet 
Union, stood at 90 per cent of 1937, while total world production was 30 
per cent above 1937. European agricultural output still remained below 
prewar levels, but the 1948-49 world supply was 5 ]^('r ctMit above the 
1934-38 averages and 10 per cent above 1947-48. 

Food, raw materials and fuel were so plentiful during 1949 that their 
prices dipped considerably.* The level of industrial production also 
dropped, reflecting particularly a weakening of demand in the United 
States with a consequent short-lived recession. Hence there was increased 
unemployment in America, Euroj^e and edsewhere. Continued balance-of- 
payments difBculties also resulted in serious devaluations in the latter part 
of 1949 led by the British j)ound. At the same time, certain political 
events, especially the startling ascent of the Chinese Communists, called 
attention to the need for greater aid to the underdeveloped countries and 
led to United States sponsorship of an accelerated technical assistance pro¬ 
gram administered inside as well as outside the United Nations. 


1950-1954 

The course of United Nations economic activities during this period 
shifted almost entirely from postwar reconstruction to new development, 
and the center of gravity, responding to the trend of political events, moved 
from Europe towards Asia.^ The economic issues which absorbed most of 
the United Nations' attention were the expanded technical assistance pro¬ 
gram, the financing of development, the impact of the Korean conflict and 
western rearmament upon the world's economy, and the provision of relief 
and reconstruction following the termination of that conflict. 

While the dollar gap narrowed considerably during the early months 
of 1950, continued balance of payments problems, especially in Europe, 
resulted in even stiffer import restrictions. Then the outbreak of the Korean 
struggle in the summer of 1950 bred a series of misfortunes: inflation, 
most immediately felt in raw material prices; incipient cuts in the pro¬ 
duction of consumer goods; and scarcities of capital goods for development 

EWorld Economic Report 7948, Sales No.: 1949.II.C.3. 

4 Major Economic Changes in 1949, UN Doc, E/1601 and Corr. 1. 

® Principal United Nations economic survc;ys for this period are: World Economic Re¬ 
port, 1949-50, 1950-51, and 1951-52, UN Sales Nos.: 1951.II.C.1, 1952.II.C.4. and 
1953.II.C.2 respectively. 
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Production Of Rice—Mainstay Of The Asian Diet 
Has Not Kept Pace With Population Growth 



Prewar * Present ® 


^ Metric tons of rough rice 

^Population: 1938; production: average for crop years 1935/36—1939, 40 
'^Population: 1952; production: average for crop years 1950/51 —1952/53 

(Data refer to noii-Commiinist countries of South Asia and the Far East) 

Report to Congress on the Mutual Security Program (Washington: U.S. 
Government Printing Office, 1953), p. 37. 


not directly connected with the military effort. This aroused considerable 
resentment against the rearmament effort initiated by the Korean conflict, 
especially among the working people of Europe. By early 1951 tlie under¬ 
developed countries were alarmed by sudden price declines in some raw 
materials; price increases in many manufactured goods, transportation, and 
insurance; and growing scarcity of various capital and consumer goods. 

UN studies during 1952 to 1954 emphasized the following problems: 

1. While some industrially developed countries, especially the United 
States, had been able to increase consumption levels, others had had to 
channel increased production into investment or export. 

2. A number of underdeveloped nations had not been able to regain even 
the low pre-war production and consumption levels. 

3. Since the rate of production growth had been greater in the developed 
than the underdeveloped countries since the end of the war, the gap sep- 
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arating the “ridi” from the >or” nations was widening rather than narrow- 

'" 4 . A relaHve decree'® in the general rate of prodnetion grwlh dnring 
1952 and adjustments following the Korean truce made ECOSOC more 
coiiceniccl than ever about maintaining JuU emplovTntnt. 

The following analysis gives a bird’s-eye view of the evolution of UN 
and specialized agency activities in the closely intertwim^l fields of short¬ 
term relief and reconstruction, and technical and financial assistance for 
longer-range deveJopinent. The major organizations involved are the 
General Assembly, ECOSOC, Economic and Employment Commission 
(changed to Economic, Emiiloyment, and Development Commission in 
1950 and liquidated in 1951), regional commissions. Food and Agriculture 
Organization, and the International Bank for Reconstruction and Develop¬ 
ment. One should also keep in mind the interaction between these devel¬ 
opments and the fields of trade, monetary and fiscal policy, employment, 
and transportation and communications which are treated in the follow¬ 
ing chapter. 


Belief and Beconslriiction 

UNRRA - BOLD BUT BRIEF EXPERIMENT 

It is within the environment just reviewed that oni; must examine the 
use made of UN and affiliated agencies to provide short-term relief and 
reconstruction assistance. The first, and last, really large-scale multi¬ 
lateral operating program was that of the UN Relief and Rehabilitation 
Administration (UNRRA), not ac'tually a part of the UN nor a specialized 
agency, although it was virtually one of the latter. This great humanitarian 
effort blazed trails which influenced aU who followed after. 

The forty-four United and Associated Nations met for the first UNRRA 
Council session at Atlantic City from November 10 to December 1, 1943. 

Delegates from war-ravaged lands marveled at the steak and l«)bster. A top- 
hatted British food expert gaped as a boardwalk pitchman demonstrated 
kitchen gadgets and lectured on the vitamins in raw vegetables. . . . Tur¬ 
bans, dark skins, beards, and slant eyes drew the curious glances of similarly- 
equipped fortime tellers.* 

On the sensitive issue of determining the scale of national contributions, 
it was decided that non-occupied countries should make an initial contri¬ 
bution of approximately 1 per cent of their national incomes. The relative 
size of these contributions was a clear key to relative influence. The United 
States was to pay $1.5 billion, five times that of the next largest contri¬ 
bution, the United Kingdom’s $320 million. Canada came next with $90 
million; India, $35 million; and Australia, $32 million. 

*John Perry, “Why UNRRA Has Failed,” Harpers Magazine, Vol. 192, No. 1148 
(January 1946), p. 83. 
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After relative inactivity during the rest of 1943 and 1944, the end of the 
war in 1945 broke the log jam, and UNRRA was forced to sink or swim. 
Needs were overwhelming; supplies, scarce; transport facilities, jammed 
and decrepit; and member nations, deeidedly sluggish in dropping their 
contributions into the common till. The major “angel,” the United States, 
promised $1,350 million in March 1944, but a cautious Congress appro¬ 
priated only $800 million that June, requiring certain sums to be spent on 
United States cotton and wool. Director-General Herbert Lehman then 
launched a major lobbying campaign to ixirsuade the American people and 
their Congress to appropriate the remaining $550 million. Not until a year 
and a half after the first appropriation, and after Lehman had told the 
House Foreign Affairs Committee, “We are completely broke . . .,” did 
Congress produce the balance in December 1945. 

Mr. Lehman resigned in March 1946, largely in protest against the lack 
of support from his own Government, which had bc;en laggard not only in 
the matter of funds but in the maintenance of effective postwar food con¬ 
trols in order to send adequate supplies abroad. He w'as succeeded by Mr. 
Fiorello La Guardia (dubbed “Little Flour” by wags of the press), the 
irrepressible Mayor of New York. In the meantime the United States dele¬ 
gate to the Council, Mr. William Clayton, had endorsed, in August 1945, 
a second 1 per cent-of-national-income contribution by all uninvaded mem¬ 
ber nations with the understanding that UNRRA’s work would come to an 
end in March 1947. The United States also insisted that the Central Com¬ 
mittee, dominated by the great powers, rather than the plenary Council, 
approve the Direetor-Geneial’s recommendations for allocating available 
aid.’ 

Increasing tension between the Soviet bloc and tlie Western countries 
first erupted openly in February 1946. Contrary to the previous tradition 
of unanimity in the Central Committee, the Soviet Union broke with the 
others when the United Slates requestt'd trade information from recipient 
nations, largely due to American suspicions that the Soviet Union was 
diverting supplies. From then on, the Soviet bloc regularly resisted efforts 
that seemed to reduce aid to its friends or to encourage refugees who re¬ 
fused to be repatriated. 

At the Council meeting in August 1946, just at the crescendo of the 
UNRRA program, the United States made it clear that it would insist on 
holding UNRRA to its .scheduled liquidation early in 1947. Behind the 
American attitude lay the tensions mentioned above, the feeling that 
UNRRA administration had been lax, the desire to continue any further 
relief as a national program lied more closely to American policies, the 
expectation of continued economic recovery including a good crop in 1947, 
and the desire to return to normal trade rather than relief. The United 
States did not deny that there was need for additional aid but proposed 
that further requests be handled through national loans or by the Inter- 

’ For suggestive analysis of tins and other key issues, sec Robert H. Johnson, “The 
Case of UNRRA," World Politics. Vol. 3, No. 4 (July 1951), pp. 520-538. 
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national Bank o. Monetary Fund, altliougl, the latter were never intended 
to administer relief programs. Health, social we •e'e an re ugee opera 
tions were to be transferred to various UN bodies. The next two largest 
contributors to UNRIIA, the United Kingdom and Canada, ultimately sup¬ 
ported the United States point of \iew, but the Soviet Union and most of 
the smiiiler countries protested that no adequate provision was being 
made to meet the tremendous needs which still existed. 

The liquidation process began as scheduled in 1947, although the Euro¬ 
pean operations were not actually closed out until the summer, and the 
Far Eastern program was not finished until the end of tlie year. A note¬ 
worthy indication of the- wide embrace of UNRRA activities is the surpris¬ 
ing number of UN agencies that inherited UNRRA functions (and, in some 
cases, residual funds): Food and Agriculture Organization ($1.1 million); 
International Refugee Organization ($3.6 million); World Health Organ¬ 
ization ($4 million); UN International Children’s Emergency Fund ($34.5 
million); and several of the ECOSOC Commissions (but without bequests). 

UNRRA's Contribution 

Some, though far from all, of UNRRA’s impact can be told in figures. 
Member governments contributed a total of $3.7 billion of which the 
United States gave 73 per cent; the United Kingdom, 17 per cent; and Can¬ 
ada, 4 per cent.** True, this is an insignificant amount compared to what 
was consumed in the war eflort. The U nited States gave $49 billion in Lend- 
Lease aid alone. Still UNRRA aid totaled approximately 4.5 times what 
the Allies spent on World War 1 relief, and it was also far greater than any 
other United Nations i)eaeetime budget (the largest of the.se, the United 
Nations itself, .spends annually only about $47 million). A total of $2.9 
billion in relief supplies was shipped to sevimteen territories of which the 
six largest recipients were: China (18 per cent), Poland (16 per cent), 
Italy (14 per cent), Yugoslavia (14 per cent), and Greece (12 per cent).* 
UNRRA cared for about one million displaced persons.’*’ When its staflF 
was largest (June 1946), UNRRA had 27,811 on its rolls (the UN regularly 
employs approximately 4,000).’* 

What, on balance, were UNRRA’s major strengths and weaknesses? At 
the top of the list of its achievements is the fact that, while UNRRA could 
never do enough, it was able to prevent some of the catastrophes which 
followed in the wake of World War I, especially in Eastern and Central 
Europe. 

The energetic . . . efforts of the [UNRRA] Administration to acquire and 
distribute trucks, supplemented by the assistance given to the restoration of 
rail service, permitted the successful internal distribution of essential 
goods. . . . The work of the Administration . . . helped keep the world free 

* George Woodbridge, ed., UNRRA (New York: Columbia University Press, 1950), 
Vol. 3, p. 500. 

»Ibid., p. 428. 10/bid., Vol. 2, p. 496. 

11 Ibid., Vol. I, Part II, Chap. 4. 
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from devastating epidemics — a remarkable, indeed incredible uchieveinent 
it viewed in relation to the aftermaths of other great wars. The recovery of 
agricultural production, even in an internally disturbed country such as 
Greece, was very considerable. Industrial production did improve \vith the 
aid of UNRRA supplies; essential public utility services were made avail¬ 
able.^- 

A second strength was its integrated administration as compared with the 
emphasis on independent national efforts after World War 1. A third ac- 
complislmumt was to organize the relief effort well before the fighting 
stopped rather than waiting for the armistice as was done in 1918. A 
fourth contribution was the decision to provide considerably larger re¬ 
sources than after World War I and primarily in the form of grants rather 
than loans. 

Major Liabilities 

The greatest weakness was the unwillingness on the part of UNRRA's 
chief sponsors, especially the United States, to maintain the continuity of 
the rehabilitation effort. As a British observer put it at the time, 

In a world unriven by ideological hatreds and still able to consider an issue 
dispassionately, the arguments for maintaining UNRRA for one more year 
would have seemed unansweraldc. The work . . . which UNRRA was 
pledged to fulfil is still incomplete. . . . [The receiving countries] do not 
possess suflicient “hard” currt*ncy to buy their requirements abroad, nor arc 
the lood-pimiding countries in tlie New World likely to show' much interest 
in the trickle of goods for export, which the countries in Eastern Europe can 
now produce. . . , [The] extra time and money needed to round off . . . the 
work and to secure an orderly transfer of . . . functions . . . are very small. . . . 
The gap . . . will be accentuated by the fact that so far the international 
agencies to which . . . Ithe] many activities are ... to be transferred are 
not w'orking realities. . . 

Moreover, the shift from the multilateral to the bilateral approach was the 
first serious postwar blow struck against broad internationalism in favor of 
a more limited apjDroach. While some criticisms of UNRRA’s administra¬ 
tion are valid, as mentioned below, the organization never really went 
counter to United States policy in any significant respect. To kill it so i^re- 
rnaturely seems to have caused more ill will among friends of the United 
States than was warranted by the advantages gained. 

A second liability was the reluctance on the part of UNRRA’s sponsoi-s 
to make any really extraordinary sacrifice for the relief effort. The national 
contributions were larger than those made after World War 1, but they 
were paltry as compared to the costs of the war and failed to meet even 
the minimal needs of a limited number of the poorer countries. Further¬ 
more, governments, especially the United States, were too eager to unload 

^2 Ibid., p, 539, 

18 “UNRRA and Europe," The Economist, Vol. 151, No. 5374 (August 24, 1946), 
p. 283. 
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their own special surpluses at advantageous prices and too loath to con¬ 
tinue wartime controls so that adequate supplies c-ould be shipped a woad. 
The richer countries were allowed to procure their own inde¬ 

pendently of UNHRA. and the final allocation always rested with the Com¬ 
bined Boards controlled chiefly by American and British supply officials. 


The lifting of meat rationing (in September 1945) [in the IJ.S.] provided 
a boom market for tlic packers and made it more profitable for fanners to 
feed grain to livestock than to sell it for bread. 'I'here were bumper crops, 
Qiid the of A^riciilhiro wiis fur irioio iiiloitested in iibsoibin^ 

surpluses through cxpnndcd meat jirodiiction than in providing against 
hunger abroad, \\7icn Co\ crnor Lehinan . . . said, The premature removal 
of food controls in ceiiain countries was, in my judgment, quite unjustified 
and has contributed greatly to the present tragic position,” he meant only 
one country, the Ihiited States. Canada and Britain have intensified their 
rationing since the war ended.^*^ 


UNRRA did suffer organizational aches and pains, but most of them can 
be blamed on the necessary haste with which the agenev^ was organized. 
It was inevitable that there would be, as then' wcae, too many people? with 
too little to do in some places (notably Cairo) and the reverse in other 
places. There was inadequate sni)ervision and some misappropriation of 
relief, but this followed iiu'vitably from the original decision, agreed to by 
the Unih'd States as well as the other sponsors, that distribution would be 
administered nationally and that UNRRA conditions governing such dis¬ 
tribution would be subject to national approval. On the whole the adminis¬ 
tration seems to have been rc'inarkably effective, “The fact is that supplies 
were obtained and delivc'n'd at a relatively small administrative eosl.”^' 
Beneath the facts and figures li('s the most important measure of 
UNRRA’s work, the solid deposit of practical aid which warmed the hearts 
as well as tlu' bodies of niiJlioiis. One glimps(? of this humane achiewement 
was reflected in the grateful words of the Byelorussian representative dur¬ 
ing the sixth and last session of the Council — a statement strikingly free 
of the “canned” quality of other statements in later years from that quarter: 


... it is difficult to express in a few words the great historic importance of 
this international relief organization, but the outstanding characteristic in 
this appraisal, in my opinion, is in the gratitude of many millions of ordinary 
people in many parts of the globe for the assistance which has been given to 
them by this organization in the most difficult and critical period of their 
life. The organization existed and functioned in the name of the best human 
principles. It was at the people’s service, and, having achieved great results, 
has obtained the sympathy of peoples, has written down a remarkable page 
in the history of frieTully relations between peoples and states, for it pro¬ 
moted peace, and strengthened the feeling of friendship between nations.^^ 


II “Fiirnhliiig with Famine,” The Nation, Vol. 162, No. 12 (March 23, 1946), pp. 335. 
\Voodl)ridgc, op. cii., Vol. 2, p. 544; a more critical view is to be found in Marvin 
Klemine, The Inside Story of UNRRA (New York: Lifetime Editions, 1940). 

UNRRA Journal, Sixtli Council, p. 33. 
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FEEDING THE HUNGRY, AFTER UNRRA 

The original design in the minds of ihe principal architects of the post¬ 
war international machinery had been that UNRRA should deal with the 
immediate short-range relief and rehabilitation problems leaving the UN 
free to eoneentrale on more long-range issues. But tlu; untimely demise of 
UNRRA kdt a gap that tlu; UN had no choice but to try to fill. Since the 
most desperate relit'f need was for food, the Food and Agriculture Organi¬ 
zation (FAO) assumed the leading roI(>, supixnted by tlu; General Assem¬ 
bly and FCOSOC. But the major powers never entrusted the.se agencies 
with the funds or authority to engage in a directly operational program 
comparable to that of UNRRA. 

Meeting for the first session of its Conference, October to November 
1945, FAO gave immediate attention to the food crisis and recommended 
that governments concentrate on expanding the production and broadening 
the consvnnption of basic commodities, making the fullest use of interna¬ 
tional commotUty agreements’” and expanded trade, and improving nutri¬ 
tional standards. The staff leadership of both the FAO and UNRRA then 
birned to the General Assembly and were instrumental in persuading that 
body, during the first months of 1946, to urge all governments to “take 
immediate and drastic action” to conserve svipplies, make known both their 
resources and needs, and continue contributing to UNRRA. At that time 
both the United Kingdom and the Soviet Union adxocated continuance of 
UNRRA, but the United States firmly opposed it. 

At an FAO-sponsored .special Meeting on Urgent Food Problems in Wash¬ 
ington, D.C., May 1946, the wartime Combined Food Board (United States, 
United Kingdom and Canada) was replaced by a broader temporary nine¬ 
teen-member International Emergency Food Council (lEFC) with author¬ 
ity to continue recommending the allocation of seventeen scarce commodi¬ 
ties. Largely at the behest of Director-General Sir John Boyd Orr, the 
Conference also asked the FAO secretariat to draw up a bolder and more 
integrated long-term program to deal witli present and future food emer¬ 
gencies. 

Rise and Fall of a Plan 

At the FAO Conference at Copenhagen, Denmark, September 1946, the 
“Orr plan” seemed to win a great victory as the Conference, with the 
United States delegation in the lead, approved its general objectives. But 
the details — calling for a World Food Board with authority to buy and 
sell on the world market in order to stabilize prices, establish food reserves 
for emergencies, and subsidize sales to especially needy countries — were 
referred to a Preparatory Commission on World Food Proposals to formu¬ 
late concrete recommendations. 

17 For differences between tlie United States and the United Kingdom on this issue, 
see pp. 232-233. 
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When the Preparatory Commission int^t, however, in Washington D.C., 
October 1946 to January 1947, tiie Orr victory was quickly deflated The 
United States and United Kingdom were now unwilling to relinquish any 
significant operational authority to the proposed supranational World Food 
Board. All they would agree to was a pli'dge to foster the Oir objectives 
through voluntary rather than binding arrangements. They would 

engage in an annual re\'ic\v of the international food situation; promote 
coordinatt'd industrial as well as agrieultnral development of the underde¬ 
veloped eoiintries; support national and international (emphasis on the 
IBRD) efforts to fihanee sueh development; engage in intergovernmental 
consultation and action, especially ihroiigh individual commodity agree¬ 
ments (U.S. answer to the Orr buffer stock idea), with provision for famine 
reserves, price stabilization reserves, and special sales at special prices to 
undernourished countries; and, as a mild substitute for the World Food 
Board, create an advisory World Food Council, composed of eighteen gov¬ 
ernmental representatives elected by the FAO Conference to replace the 
original FAO Executive Committee of fifteen experts. 

This was a step in the direction of more active international collaboration 
but without the key ingredients of an integrated approach, binding author¬ 
ity, large-scale funds and immediate action which Orr had wanted. 

Even as the Preparatory Commission was meeting, a closely related war 
was being waged in the UN General Assembly on the issue of continuing 
UNRRA’s work. The delegates wore treated to the extraordinary spectacle 
of Mr. Fiorello LaGuardia, fiery Director-General of UNRRA, proposing, 
in opposition to his own government, a UN Emergency Food Fund of at 
least $400 million to fill the food deficit that was expected between the 
termination of UNRRA and the harvest of 1947. Most of the smaller coun¬ 
tries enthusiastically backed the LaGuardia plan, but the United States and 
United Kingdom, largest potential contributors, opposed it. 

The United States argued that the need was less than indicated and 
should be handled through bilateral and voluntary arrangements, coordi¬ 
nated through informal consultation. The United Kingdom now supported 
this view. Canada sought to strengthen the UN role by calling for an 
expert technical committee to advise on minimal import and financial re¬ 
quirements. Norway added the idea of asking individuals and organiza¬ 
tions throughout the world to contribute the value of one day’s work. 
Finally, a resolution embodying the United States thesis, as modified by 
Canada and Norway, was adopted. 

The Secretary-Gcnerars report on bilateral efforts made to fill the post- 
UNRRA vacuum was before the General Assembly when it met for its 
second regular session, September to November 1947. According to that 
study, assistance planned as of the summer of 1947 covered only 60 to 70 
per cent of the total minimal requirements of $583 million as estimated 
by a Special Technical Committee on Relief Needs After the Termination 
of UNRRA. The United States was contributing $350 million. The next 
largest contributions were by the United Kingdom ($40 million), Canada 
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($18 million) and Australia ($1S million). Twenty-three governments 
failed to reply to die UN inquiries; twenty-two reported their inability to 
give aid. 

The ''Dodd Plan" 

A sequel to the “Orr Plan’' episode came in 1949. When the economic 
sun seemed to he shining brightly during the summer of that year, the 
FAO Council, influenced by the major i^roducing countries, decided to 
throw away the umbrella created during tlu' stormy period of i^ostwar 
scarcity, the International Enu^gency Food Committee, the allocating 
sub-body wtiicli had succeeded the International Emergency Food Coun¬ 
cil. At the same time the FAO Council turned to the nc'w problem of 
surpluses, in commodities such as sugar, and asked the Director-General to 
prepare a report on the matter. 

That report, written by a panel of six internationally recognized econo¬ 
mists, suggested: 

1. niaiutenance of a high level of pi*od\iclioii and employment, particu¬ 
larly in the United States; 

2. reduction of tarifl and other barriers, particularly in the United Slates; 

3. higher productive efficiemey; 

4. a steady stream of capital investment to the underdcvelopt'd countries; 

5. liltimatc restoration of inultilalcral trade and freely convertible cur¬ 
rencies. 

In addition to these long-range goals the new Director-General — Norris 
Dodd, formerly of the United wStates Deixirtment of Agriculture — recom¬ 
mended the immediate creation of an International Commodity Clearing 
House (ICCII, soon nicknamed "itch”), vaguely reminiscent of Lord Orrs 
ill-fated World Food Board. Its functions were to include: 

1. stabilizing prices and encouraging orderly changes in the pattern and 
scale of production; 

2. purchasing, for resale, surpluses occurring in member countries, with 
sales to be made to buying countries either in their own currencies, at the regu¬ 
lar “going price,” or at a specially low price in a currency acceptable to the 
supplying country; 

3. facilitating negotiation and administration of commodity agreements; 

4. organizing governmciital consultation on commodity problems involving 
the production, distribution and use of primary products. 

The fifth FAO Conference, heavily influenced by the views of the United 
States Treasury Department, rejected this plan in December 1949 on much 
the same grounds that defeated the "Orr plan.” It was held that to pay 
for food in their own inflated currencies would involve a further accumula¬ 
tion of inconvertible currencies and would encourage the deficit countries 
to delay balancing their international books in the traditional manner. The 
plan was also opposed because it would give an international agency too 
much power. It was alleged that buffer stocks should be held nationally, 
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not internationally, and any international coordniation regarduig their 
administration should be on a commodity by commodity, rather than an 
integrated, basis in accordance with individual intergovernmental agree¬ 
ments. Furthermore such a plan might harm normal hade. Any special 
financial arrangements should be undertaken by national governments. 
The Conference then proceeded to endorse these policies and create an 
FAO Committee on Commodit>' Problems, composed of fourteen of the 
chief agricultural ('xporting and importing nations, including the United 
States, United Kingdom, France, Canada, Australia, India and Netherlands, 
to advise on bringing surplus and needy countries together through special 
intergovernmental agreements. 


RECONSTRUCTING FOUNDATIONS OF PRODUCTION 

War-damaged nations wanted more, howena-r, than mere relief supplies 
— food, clothing, fuel, etc. They needed helji in reconstructing their basic 
productive and transportation ccpiipinent. The leading UN Europenm pow¬ 
ers, especially the Soviet Union, United Kingdom and France, had received 
much of this kind of assistance through last-minute United States Lend- 
Lease aid. Most of these countries, but conspicuously not the Soviet Union, 
also received large postwar United States loans. The occupied territories 
received minimal r('construction assistance from the military. But the 
poorer countries had to depend largely on limited UNRBA “rehabilitation.” 

The Polish delegation seized the initiative during the first session of the 
General Assembly, at the beginning of 1946, to ask that the UN itself pro¬ 
vide reconstruction assistance;. But the United States and United Kingdom 
were unwilling to go beyond urging individual action by national govern¬ 
ments and limited lending by the IBRD. In a resolution incorporating these 
prox'isions, the Assembl)' also recommended the establishment of the first 
regional commissions, the Economic Commission for Europe (ECE) and 
Economic Commission for Asia and the Far East (ECAFE), as purely 
advisory, not lending, agencies. 

International Loans 

During 1947, the International Bank for Reconstruction and Develop¬ 
ment (IBRD) at long last broke out of its organizational cocoon and began 
to give some modest reconstruction assistance. Its total resources, paid in 
and available for lending, during its first year of operation, were only 
approximately $1 billion, as compared with the $3.5 billion lending author¬ 
ity of the United States Export-Import Bank and the special $3.75 billion 
American loan to the United Kingdom. Moreover the Bank’s Articles of 
Agreement obliged it to observe various businesslike reipiireinents, includ¬ 
ing repayment within a certain period and the charging of interest. During 
1947, $497 million — about half the Bank’s available resources — were 
loaned to four European countries — France, Denmark, Luxembourg and 
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the Netherlands — for reconstruction programs that promised the greatest 
increase in production in the shortest possible time. At this time no loans 
were made to non-European countries, although the Bank’s President, Mr. 
John J. McCloy, rei)orted that the staff was studying tliat possibility. 

European Coordination 

Tlie Economic Commission for Europe (ECE), created by ECOSOC 
early in 1947, was to take the place of the three existing non-UN Euroi^ean 
advisory reconstruction agencies (Emergency Economic C(^mmittee for 
Europe^ — EECE, European Coal Organization — ECO, and European 
Central Inland Transport Organization — ECITO) and to initiate measures 
to raise the level of luiropean economic activity. Although the ECE, like 
other ECX)SOC commissions, was born without binding authority and 
without large operational funds, it was to become a vigorous coordinating 
center due largely lo the trails blazed by its predecessor agencies, the 
presence of the Big Three, the influential character of the representatives 
who usually attended, and tlu' competence of the staff lu'aded by the 
distinguishc^d Swedish social sci('ntist, Gunnar Myrdal. 

The c()ncei)t underlying this, as well as the othcT, ECOSOC Commissions, 
is as old as the first ninctccnth-century technical “union” and (^specially 
characteristic of the allied economic boards during both world wars. It is 
based on voluntary intergovernmental cooperation through joint iffaiining 
by national officials possessed of suffici('nt influence in their home adminis¬ 
trations to carry out the projects collectively formulated. This concept 
works beautifully when hitched to firm and generjil determination on the 
part of the participating governments to make it work. Without this force 
to pull it along, it cannot move an inch. 

Fortunately governments were willing to cooperate in many reconstruc¬ 
tion efforts, mostly in matters that did not involve large financial sacrifices. 
During the last months of 1947 and the first of 1948, an elaborate hive of 
subcommittees, working parties, and expert groups was constructed under 
the direction of nine main committees. During the first eighteen months of 
ECE’s existence, its sixty subsidiary bodies held 650 meetings attended by 
some 4,000 representatives. Its principal functions include^d studying and 
recommending measures aimed at 

increasing productivity and allocating scarce sup]ffies of coal with the aim of 
European self-sufficiency; the development of power resources; improving 
the supply and use of “botlleneek” materials such as fertilizers, ball bearings, 
high tension insulators, conveyor belts, refractory materials and ceramic 
insulators; facilitating transportation; expanding the availability of metal¬ 
lurgical coke, scrap, and rich iron ore; preparing economic surveys of 
Europe; and promoting industrial development and trade, especially east- 
west exchange impeded by the cold war. 

Shadow of the Marshall Plan, The boldest reconstruction move, however, 
came outside the UN when the United States Secretary of State, George 
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Marshall, during an add,«s at Hanard Univerrily in June 1947 quietly 
dropped his hint heard •round the world. The United States he said, 
troubled by the increasing deficits of its friends and pressures of its enemies, 
was ready to consider a major European reconstruction program. The 
invitatioi/ was scarcely utt(Ted before it was eagerly accej^ted by the 
British, French and others, not including the Soviet bloc, leading to die 
enactment by the United States Congress of the Economic Coopt ration 
Act in April 1948, to be administered outside the UN. It is not surprising, 
therefore, that this unprecedented aid program tencl(*d to dominate the 
eeonomic discussions of the Assembly during the fall of 194/. Poland and 
Yugoslavia led the Communist attack, criticizing the United States and 
United Kingdom for ignoring an Assemlily recommendation of the previous 
year that aid be given without political considerations. They iiointed out 
that the UN Special Technical Committee bad recognized that Poland, 
Hungary and Yugoslavia were entitled to aid but had received none. 

The U.S. Icxl the counterattack, supported by the United Kingdom, France, 
Canada, and othiTs, by saying that it was better to have aid outside the 
UN than none at all, that the Soviet Union had established its own regional 
aid program without reference to the UN, that the Soviet Union had re¬ 
fused tlie invitation to participate in the Marshall Plan, and that that pro¬ 
gram was in harmony with the UN Charter. Finally the Assemlily adopted 
a resolution urging cooperation within the framework of the UN, but 
nothing was said about post-lJNRRA UN reconstruction aid. That, ajipar- 
ently, was a closed chapter. 

After frequently denouncing ♦he ECE, and sometimes boycotting it, 
the So\'kit Union, reHcxting a new coopcTative tactic following the death 
ol Stalin, suddenly smiled on that body and announced during the March 
1953 session that it intc^nded to cooperate in various technical committees. 

The 1953 edition of the valuable ECE annual surveys of the European 
economy focused a strong light on the need for greater intraregional collab¬ 
oration, especially between Eastern and Western Europe, and the problem 
of the glowing gap betweem prosperous Northwest and poverty-ridden 
Southeast Europe. This report played a part in the adoption of a resolution, 
introduced by Greece, Italy, Turkey and Y\igoslavia, which invited the 
Secretariat to study and report on the possibilities of expanding and 
accelerating the development of the j)Oorer areas, incidentally opening the 
door wide for coojieration with the Balkan Communist satellite nations. 

Regarding the activities of the industry committees, the fields in which 
the most effective work seems to have been done are coal, electric power, 
steel, timber, transport and housing. ECE also initiated a determined 
effort during 1953 to promote greater intraregional collaboration in the 
field of agriculture, especially aimed at reducing barriers to the exchange 
of farm commodities. Qualifying these signs of progress, however, was the 
(‘ontinuing fundamental antagonism between the Communist and non- 
Communist nations and the concern of non-European nations about the 
danger of regional isolationism fortified by various regional preferential 
arrangements. 
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RELIEF OPERATIONS 
UN Continues Aid for Children 

The only trickle of direct UN relief that leaked past the termination of 
UNRRA, other than the modest amounts involved in the International 
Refugee Organization program (discussed on pages 656-657), was that 
of the UN International Childreirs Emergency Fund (UNICEFThis 
program was established in 1946 to continue temporarily to give food and 
other necessities to children in more or less the same countries as those 
helped by UNRRA. It began by furnishing supplemental foods, which 
countries othcrwist' would have had to imx)ort, to ai)proxirnateIy six million 
children and motliers, (‘quix)incnt and training to improve the jmx*essing 
of milk, raw materials for children’s clothing, and medical suj^plies. 

As of March 195.j, the Fund had received a total of $175 million of which 
55 per cent, $96 million, had been given by the United States. Since 1950 
the program had shifted constantly and radically away from aid to Europe 
towards the underdeveloxic‘d countries. By early 1953 the Fund was pro¬ 
viding emc'rgency and long-range food j)rograms for more than a million 
children and mothers, (‘ondiicting anti-tuberculosis camx)aigns covering 
fourteen million persons and yaws control camx)aigns affecting five million. 
In all, suiDXDlics and c([uipincnt were going out to seventy-five territories in 
Asia, Latin America the Eastern Mediterranean and Africa. UNICEF 
resources also had the effect of extending the work of the specialized 
agencies. Where the WHO gave technical guidance on malaria, yaws, 
tuberculosis and other diseases, UNICEF supplied the necessary DDT, 
penicillin and other su2*)plies. Although UNICEF contributions were also 
being matched by appropriations by the recix)ient countries, there continued 
to be efforts to terminate the program, especially in the United States Con¬ 
gress. Yet the apj^eal to aid needy children proved very hardy indeed. 
When the United States House of Rexnesentatives tried to eliminate the 
United States contribution in the summer of 1953, public opinion forced 
them finally to give as much as the previous year, $9.8 million. Then, in 
October 1953, the Assembly decided to make UNICEF a permanent organ¬ 
ization. 

Relief for Palestinian Arabs 

Two other sizable UN relief operations have been launched to aid Arab 
refugees from Palestine and the hapless Korean people who have suffered 
so much since fighting broke out in their country in 1950. In both cases, 
the UN has felt a special responsibility to give financial as well as technical 
aid since the struggles in both areas had been so directly affected by UN 
policies. The effort in Palestine was initiated in 1948 by Count Folke 
Bernadotte, the UN Mediator in Palestine, as a means not only of trying to 
right certain wrongs that had been done but to remove one of the primary 
obstacles to a permanent peace settlement. While the program began 

For organizational description see p. 207. 
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chiefly as a relief operation, the General Assembly decided in December 
1949 that the situation called for bolder and more constructive work proj¬ 
ects aimed at the n'seftlement of the refugees outsidt' of Israel. 

The Arab states, however, have generally resisted this mo\’e, administered 
by the UN lieliel and Works Agency for Palestine Refugc'es (UNRVVAPR), 
and UN Mt^mbcr <ro\cniincnts in general lia\'e been slow and rather tight- 
fisted in contributing to this oi)eralion. The 1951 Assembly approved a 
Jonger-range thrcc-yciiv program estimated to cost $250 million for rc'lief 
and ‘^rcinicgnitkm" As of the end of 1953, how(‘ver, progress vv^as still far 
from satisfactory. The •number of refugees under UN care, which liad 
originally been about 900,000, still numbered 870,000, and only $147 mil¬ 
lion had been contributed. 

Binding Up Korea's Wounds 

The most n^cent and potentially most costly United Nations relief pro¬ 
gram was that created to help rebuild war-torn Korea. When the fighting 
broke out, EC()SO(] asked all governments and agencies, in August 1950, 
to contribute; assistance, and the Secretary-General established mak(;shift 
machinery to match offers of assistance against requests from the Unified 
Command. By the end of 1953, approximately $000 million in cash or kind 
had been contributed or pledged by fifty-four states. 

To provide more long-range direction in such matters the Assembly 
approved, in the fall of 1950, the creation of a United Nations Commission 
for the Unification and Rehabilitation of Korea. Latc'r in the session, the 
Assembly adopted a full-blown reconstruction i)lan based upon ECOSOC 
recommendations and strongly influenced by the wishc's of the foremost 
contributor of military force in Korea, the United States: 

1. Establishment of a ITm’ted Nations Korc^an Rec*oiistruction Agency 
(UNKRA) under dirc;ction of a United Nations Agent-General (to he an 
American, by geneial understanding) appointed by the S(;crelary-Ceneral 
and rc'sponsible to the C>encral Assembly. The United Nations Commission 
for the Unification and Rehabilitation of Korea (UNCURK) was to issue 
binding decisions on wlierc and with what authorities in Korea the UNKRA 
should operate but merely recommemd c:)n other policy questions. The gen¬ 
eral duties of the Agent-General wc;re to ascertain rehabilitation recpiire- 
ments and provide for procurement and distribution. 

2. Establishment of an Advisory Commiltc'c of five Member states (the 
Assembly subsecinently c;l(;ct(;d the United States, United Kingdom, Canada, 
India and Uruguay) to advise the Agc^nt-General on major economic cpies- 
tions. 

3. Apx^roval of a code of principles to govern the relief and rehabilitation 
including the objective to “lay the necessary economic foundations for the 
political unification and independence; of the country,” the warning that the 
program must not “serve as means for foreign (;cc)nomic and political inter¬ 
ference,” a statement that “all classes . . . shall receive their equitable shares 
. . . without discrimination . . . , ” and the proviso that “all authorities in 
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Koi *ea shall freely permit tlie personnel of the United Nations to supervise 
the distribution. . . . 

4. Agreement that contributions were to be voluntary in consultation with 
a Negotiating Committee of seven member states appointed by the Assembly 
President (United States, United Kingdom, France, Canada, India, Uruguay 
and Egypt). 

In July 1951 an agrec'rnent was rc'ached with the Unified Command 
whcTcby the military was to handle all sliort-term economic aid until mili¬ 
tary security had been established, confining UNKRA to furnisliing tech¬ 
nical assistance to tlu' Republic of Korea, planning long-range reconstruc¬ 
tion programs and implementing such reconstruction projects which would 
not interfere with military operations. Whik' the situation was highly 
“fluid,” the military-controlled United Nations (Jivilian Assistance Com¬ 
mand provided the principal external relief amounting to some $300 million 
from the outset of the fighting to early 1953. Towards the end of that 
period, however, the front became sufficiently stable for UNKRA to under¬ 
take an initial program including the importation of grain, fertilizers and 
other consumer items as well as the reconstruction of tlu^ Taegu Medical 
(College and hospital. The estimated cost for the fiscal year ending June 30, 
1953, was $70 million. For its post-truce effort, the first estimate calked for 
$250 million, of which $205 million had been pknlged by August 1953, but 
actual contributions were characteristically feeble. 


Technical Assistance for Development 

It is said there is nothing new under the sun, and technical assistance 
is no exception. One study traces its modern antecedents to missionary 
work early in the nineteenth century.*^ It really began, of course, when 
the first primitive tribesman gave a maghbor a better seed or hammer. The 
modest technical efforts of the League of Nations havi^ already been dis¬ 
cussed above,^^ and UN agencies were intended from the beginning to 
render more of the same kind of expert advice. But, during the first year 
of the UN, 1946, a new concept was born which has ripened into the 
present far-flung UN Technical Assistance Program. 

What is really novel is the greater volume of assistance and emphasis on 
direct field work by international employees to engage in ‘‘show-how,” as 
distinguished from the more traditional League “tell-how.” Of course the 
new approach is more expensive and was not possible until countries were 
willing to provide the funds. Another change of emphasis is the aiming 
of technical assistance at a particular group of countries designated as 
underdeveloped.” While all countries are underdeveloped in comparison 
with their potential, the delegates and staff of the UN have begun to realize 

Walter R. Sharp, International Technical Assistance (Chicago: Public Administra¬ 
tion Service, 1952), pp. 1-23. 

20 See pp. 513-514. 
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since the war, as never before, that there is a tremendous p;ap between the 
more and less develop(*d, as suggested by the map and chart shown 
here. Another new factor underlying the UN Technical Assistance Pro¬ 
gram is the more widespread emphasis among governmental representa¬ 
tives on the relationship of economic develoj^inent to world peace and the 
responsibility of the more advanced nations to contribute to that develop¬ 
ment. Finally, there is greater interest in and understanding of the com¬ 
plex problems involved in the process of economic development. 

The seed from which the UN Technical Assistance Program has grown 
was planted during the Gcmeral Assembly mec^tings in the fall of 1946 when 
the Lebanese delegation, under the leadership of Dr. Charles Malik, sug¬ 
gested the creation of tecijuical “advisory boards” to advise countries need¬ 
ing technical assistance but anxious to avoid “bilateral agreements” which 
might “endanger . . . [their] economic independence.” While Australia, 
Canada and the Soviet Union warned against overloading ECOSOC at that 
early date, the Assembly agreed to ask ECOSOC to study this proposal. 
When that body met at the beginning of 1947, it instructed the Secretary- 
General to create machinery in the Secretariat to facilitate the furnishing 
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of competent technical advice, including services by ECOSOC Commissions 
and specialized agencies. 

A PLAN IS BORN 

More long-range thinking on the problem, including its relation to recon¬ 
struction, was stimulated during ECOSOC’s fifth session, July to August 
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1947, as the members aimed some sharp crilieism at the Efoiioniic and 
Employmct Commission’s rr-,r,.rt, tlrereby reveahng basic eonflrets of 
national interest which underlie this tone. The nnderdevcloiren^ eonntr.es 

called lor more concrete action while warning against po itica anc eco- 
nornic domination by the developed eonntries. The industrially more 
advanced states criticized the trend towards economic d(*\ clopmcnt for self- 
sufficiency ratlj(‘r than an expansion of world exchange based on the prin¬ 
ciple of comparative advantage. ECOSOC did not approve the Commis¬ 
sion s report but merely notc*d it and called th(* (>onimission s attention to 
the discussion. After further study and debate ECOSOC adopted a resolu¬ 
tion, in August 1948, authori/ing the Secretary-GeiK'ral to dispatch, iii)on 
request, technical assistance tc'ams provided through the Unitcid Nations 
and specialized agencies but recommending no additional limds. 

By the time the GeiKTal Assembly met for its third session, Septc'inber 
to December 1948, the long-range prol)l(*m of economic development 
seemed about to eclipse tlui short-range problem of reliel and reconstruc¬ 
tion. The underd(^velop(^d nations, led by Chiles Ilernaii Santa Cruz (the 
Soviet Union’s Andrei Vyshinsky once called him “Santa (Jlaus”) used the 
debate on ECOSOC s report as an opportunity to complain that that body 
had been loo much dominated by the interests of the' developed countries 
and the limited problem of war damage, and not suHicieutly interested in 
the progress of the underdeveloped countries. The IBllD was accused of 
being too tardy and tight-fisted. Their recommendation was that the 
United Nations support a program which would not only pay the salaries 
of technical experts sent into the fi('ld, as it was then doing, but all costs 
involved in technical assistance, up to an additional $500,000 for the follow¬ 
ing year. Although tlu' Soviet Union rc.sisted increasing the United Nations 
share of the costs, the' Asst'inbly adoioted a resolution favorable to this 
point of view. 

It was recommended that ECOSOC] and the specialized agencies give 
further and urg('nt consideration to economic development and authorized 
the Secretary-General, upon rccpiest, to arrange for the organization of 
technical assistance teams, fellowships for training local experts abroad, 
on-the-spot training programs, technical institutes, and other facilities such 
as seminars and excliange information. Such assistance was not to be a 
“means of foreign economic and political interference’’ nor “accompanied 
by any considerations of a political nature.” It was to be given only to, or 
through, governments; designed to meet the needs of the country con¬ 
cerned; provided, as lar as possible, in the form the rc'questing country 
desired; and of high ciuality and technical competence [Resolution 200 
(III)]. But the Assembly appropriated only $288,000 to implement this 
plan. In another resolution the Assembly, responding to a Brazilian pro¬ 
posal, authorized the Secretary-General to report to ECOSOC on arrange¬ 
ments for an International Center for Training in Public Administration, 
although the financially hard-pressed British and others thought this a 
rather expensive luxury. These decisions did not add up to the extensive 
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program the less developed nations had hoped for, but they were all that 
could be liad in the absence of substantial new funds. 

Creation of Expanded Program 

The (Chinese Communists, howiwer, were beginning to press the Na¬ 
tionalist regime to th(^ wall, and, in January 1949, United States President 
llavvy Tnuuan announced, as “point four'’ in bis inaugural address pro¬ 
posals, a “l)old new program” to acceh.Tate technical assistance to under- 
dev(4op('d countries. As part of this campaign, the United States delegation 
proposed a resolution which E(XlSOC adopted, in March 1949, calling on 
Member governments to promote the expansion of technical assistance, 
t\specially through the United Nations and specialized agenci(\s. KCOSOC] 
also reijuested the Secretary-G('neral to submit a comprehensive plan for 
expanded teclinical assistance and, on the initiative of some of the less 
developed countries, methods of financing economic development. A work¬ 
ing party, ix'presenting the staff heads of tlu' Ihiited Nations and the sj^e- 
cialized agc'iicies, tluMi ground out a bulky document which came to be 
known as the “Cray Book,” the virtual “BibU^” of the expanded jirograin.-’ 

Tlu' experts’ hope for an initial appropriation of $85 million was pruned 
considerably when the IJnited States let it be known that $25 million 
sec'ined more realistic. This was a particularly bitter pill for the underde¬ 
veloped countries that had hoped the United States would support an 
ambitious technical assistance effort with proportionately generous finan¬ 
cial aid. The many arguments for and against this program were to be 
repi^ated during the succeeding Assembly session and are discussed below. 

The essc'iice of the resolution finally adoj)ted by ECOSOC is as follows: 

1. ECOSOC recpiestcd tlui Administrative Committee on Coordination 
(ACC) to set up a Technical Assistance Board (TAB), (‘omposed of the 
staff heads of the United Nations and specialized agencies i)articipating in 
the new program, to coordinate these organizations’ activities in connection 
with the program. 

2. ECOSOC was to establish a Technical Assistance Committee (TAC), 
composed of representatives of all members of ECOSOC, to be the latter’s 
agent in giving general direction to TAB and the program as a whole. 

3. The General Assembly was asked to authorize the Secretary-General 
to set up a siiecial account to be nourished by voluntary contributions from 
Member governments. Tlic first $10 million and 70 ]:)cr cent of the second 
$10 million were to be allocated automatically according to the following 
schedule: UN, 23 per cent; ILO, 11 per cent; FAQ, 29 per cent; UNESCO, 
14 per cent; ICAO, 1 per cent; WHO, 22 per cent. 30 j^er cent of the sec¬ 
ond $10 million and all further contributions were to be allocated by TAB. 

4. ECOSOC dc'cided to call a Technical Assistance Conference to nego¬ 
tiate the national contributions and consent to allocation among agencies. 

5. It was recommended the program he administered according to An- 

21 Technical Assistance for Economic Development: Plan for an expanded cooperative 
programme through the United Nations and the specialized agencies. UN Sales No.: 
1949.II.B.1. 
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nex I. a set of governing principles which included the principles ^ntained 
in the Assembly’s previous resolution on technical assistance [200 (III)J 
listed above-- plus others: (a) The objective was to help underdeveloped 
couiilries strenglh(^n tli(‘ir economies in order to promote their economic 
and political indcpendc'nce and insure higlier levels of economic and 
social welfare for their populations; (h) the progiain should avoid distinc¬ 
tions arising from tlie j^olitieal stnielnre of a country oi its pe^ople s race or 
religion; (c) experts sliould havi' syinj)athetie understanding oi cultural 
backgrounds and needs ol countries, he ada])tal)le to local conditions, under¬ 
stand the broad objective’s oi the common (‘flort, be open-minded, and not 
engage in political, commercial, or any activities otlier than tliose for which 
sent; (d) requesting governments should cooperate by defining nature and 
scope of problem, pro\’KJing jx’lex ant information, creating adequate coordi¬ 
nation machinery, giving full and prompt consideration to technical advice 
received, assuming as much of cost as possible and progressixe financial 
responsibility for administration of projects; (r) agencies slionid select 
projects according to goals set forth in C^harter and Unit('d Nations resolu¬ 
tions, their potential tor wide and equitable distribution of benefits as well 
as increased productivity of resources, tlie likelihood of quick results, ur¬ 
gency and geographic distribution of national needs, and possibility of ade¬ 
quate financial support. 

While bowing to the myth of national sovenignty, ECOSOC was fashion¬ 
ing an instrument that could exert revolutionary influences within the un¬ 
derdeveloped countries. 


The Assembly Approves 

It was this expanded program which “stole the show” during the General 
Assembly's economic discussions from September to December 1949. This 
was the first significant operational program which the United States was 
largely instrumental in assigning to a United Nations agency since the 
days of UNRRA. The plan was also strengthened by the fact that it re¬ 
ceived the unanimous support of the other members of the Assembly in¬ 
cluding the Soviet Union which was remarkably friendly to it though it 
never consented to contribute financially to its support until 1953. Still the 
program was to furnish only advice, not to finance large-scale develop¬ 
ment, and conseqiunitly inxolved relatively small sums of money (approxi¬ 
mately $20 million a year as compared with an average of $915 million a 
year spent on UNRRA from 1944 to 1947). 

During the discussion of the plan, one of the recurring themes voiced 
by most states was that the program should be governed by ECOSOC's 
code of governing principles, with particular emphasis on the need for 
sympathetic understanding of local conditions and avoidance of political 
and economic interference contrary to the wishes of the requesting govern¬ 
ments. The Soviet Union and its satellites urged that the program be kept 
clear of the contaminating influence of the United States imperialistic 

22 See p. 548. 



BECONSTRUCTION AND DEVELOPMENT — UN 


551 


Point Four Program. Many underdeveloped countries pressed the impor¬ 
tance of industrial development as the best way of soaking up surplus 
population, raising the material standard of living quickly, and freeing 
themselves from domination by the more developed countries. Others, 
including industrial powers, thought i)rimary attention should be devoted 
to increasing the food supply, warned against economic isolation, and 
urged coordinated development on a regional basis. 

Some dissatisfaction was exj)ressed regarding the initial allocation of 
funds among participating agencies, Init it was decided to try the proposed 
schedule for at least a year. Related to this issue was the Polish-led move 
to increase tlu; authority of the governmental Technical Assistance Com¬ 
mittee (same composition as KCOSOC) o\’er the Technical Assistance 
Board (staff heads of UN and participating specialized agencies), includ¬ 
ing the allocation function. But the majority, including the United States 
and the United Kii.gdom, decided to lea\e ojicrating responsibility to the 
relatively iionpolitical Board. Finally, by one of the Assembly’s rare unani¬ 
mous votes, the ECOSOC^ plan was adoiited on November 16, 1949. Most 
of the major nations of the world, including the two greatest powers, had 
worked through the United Nations to launch one of the most constructive 
acts of international statesmanship since the creation of UNRRA. 

TECHNICAL ASSISTANCE OPERATIONS 

After the initial “tooling up” during 1950, the “Expanded” Technical 
Assistance Program began to run at full sp('('d in 1951. By 1953 the UN 
Secrt'tariat felt the program justified considerably more than the modest 
annual $20 million previously allowed it. Solid aecomplishments in almost 
all the non-Commuiiist countries of the world were demonstrating the ex¬ 
citing potential of this effort. 

A 51-day stay in Iran was sufficient for a team of UN . . . water resource 
experts, using aerial photography, to locate 50 sites for wells. Thai farmers, 
after learning from FAO experts of techniques dc^vcloped accidentally in the 
Canary Islands, were able to cultivate pineapple as a year-round crop. . . . 
In India, the operatives in the Ambica spinning and weaving mills, with the 
help of an ILO expert in textile production, were able to cut by 50 per cent 
the number of cones which failed to empty completely and greatly to reduce 
incidental damage. The output of an iron foundry in Pakistan was increased 
by 44 per cent . . . , and an P'AO expert adviser in workshop practices to 
the Indian State Government of Uttar Pradish has been able to report 
remarkable gains in efficiency 

The rapid unfolding of this expanded program is dramatically illustrated 
in the chart, “The Development of the Expanded Program,” on page 552. 
The distribution of funds by agency and region is illustrated in the bar 
graph, “Agency Earmarkings and Regional Distributions for 1953,” on page 
553, showing that Asia and the Far East receive the lion’s share, followed 

2a United Nations Bulletin, Vol. 15, No. 2 (July 15, 1953), pp. 31, 43. 
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by Latin America, tlie Mickllo East, Europe and Africa, in that order. Jlie 
chiirts — “Wdiat Four Countries Contributed and Received in ].)ol __ 
ap])(?ar on pai^o 554. 


Agricultural Front 

FAO was tljo lirsf and most active technical assistance missionary in the 
production field. I(s traihhlazing ambition, under the dri\ing leadcTsliip 
of Sir John Boyd On\ was dtanonstrated remai kabl)' eari)* wIumi it dis- 
piitclwci to CivtTC, in May 1946, as KCOSOC was just getting itstdf organ¬ 
ized, the first UN-alfiliated teclinical assistance snr\e\' mission .sent to any 
country. That group did not limit itself to ngricniturul problems but recoin- 
mended, in a report published in Mureh 1917, a eomprehensive long-ninge 
plan dealing with industry, power, tran.sportation and monetary policy as 
w'ell as food. It also suggest(‘d financing by the IBRD and supervision by 
a joint mission comprised of representathes from the UN, FAO, IBRD, 
IMF, and other cooperating ag('nci(vs. While these proposals did not bear 
fruit for a long time, due to the immediate pressure of short-term relief 
and recoiistnictioM needs, they did exert significant influence not only on 
UN and United Statt's assistance to (Greece but also by helping to show 
the way in the developnu'nt of the modern technical assistance conc(^pt. 

Still FAO's anemic bndgc'l forced it to stretch its funds as far as possible 
by resorting to the more traditional device of spreading technical knowl- 
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edge through conferences of top experts, usually with influential govern¬ 
mental connections. Most of these meetings, during 1946 and 1947, dealt 
witli broad functional fields: agricultural techniques, animal health, timber, 
fisheries, nutrition, storage, distribution, and utilization. Other conferences 
dealt with the problems of specific regions, often in cooperation with die 
ECOSOC regional commissions. The teclmical assistance work closest to 
the “grass roots” was the furnishing of continuing on-the-spot agricultural 
production advice to Austria, China, Czechoslovakia, Ethiopia, Greece, 
Hungary, Italy, Poland and Yugoslavia — work inherited from UNRRA in 
July 1947 together with $600,000 to finance it. Other services included 
KAO demonstration “schools ’ for experts on such subjects as artificial 
insemination, food preservation, soil eonserx'ation, and grain storage. In 
Asia the P’AO also sponsored the creation of two permanent bodies to 
encourage groups of countries to work together cooperatively to help im- 
proxe production, Jistrilnition and utilization in key fields. These were the 
Indo-Pacilie Fisheries Council and the International Rice Commission, both 
of which first met in March 1949. 

From 19.50 on, the FAO was able to accelerate its technical assistance 
efforts, due primarily to the expanded technical assistance program which 
more than doubled its annual resources. Hence, Director-General Norris 
Dodd could gladly report at the end of 1952 that there had been greater 
progress that year than in the previous five years. And yet, reminiscent of 
the frantic exertions of the Red Queen in Alice in Wonderland just to stay 
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in the same spot, a 1 per cent world food production increase during 1951- 
52 had barely kept abreast of the rate of population growth and provided 
no net improvement. The average food supply per person over large areas 
of the world, especially in Asia, was still lower than before the war, and 
the proportion of tlie world's poiiulation with inadequate food supplies 
had grown appreciably larger. Uearmament, moreover, had pulled produc¬ 
tive capacity away from food towards “money crops” of fibers and rubber.-^ 

Progress at the Grass Roots,” FAO’s activities not only doubled in inten¬ 
sity after 1950 but placed special emj)hasis on implementing the Assembly's 
effort to help the poorer farmers and persuading governmtTits to set nutri¬ 
tion and distribution as well as production goals. To finance its technical 
assistance activities FAO received $6 million from the United Nations 
expanded program during 1952 as compared with its own regular annual 
budget of $5.3 million. By the end of 1952 agreements had been concluded 
with 52 countries calling for 890 experts, of whom 243 had completed their 
work, 399 were in the field or about to be sent out, leaving 248 still to be 
recruited. 

In the field of “agricultural technology,” FAO concentrated on crop pro¬ 
duction, animal husbandry, management of soil and water, jiest and disease 
control, development of government agricultural “extension” services, accel¬ 
erating training to overcome bottlenecks of various skills, and fostering 
cooperatives, credit facilities, land reform, and other rural welfare activi¬ 
ties. An intriguing example of one of the hundreds of FAO technical 
assistance projects can be taken from a mission to Burma, the first under 
the expanded program. 

There were two interesting elements in the problem: a critical need for 
modern housing and the existence of large areas of forest containing species 
hard to process and therefore unmerchantable . . . logs of several . . . species 
were shipped to Germany for testing. . . . Among other tests, tlie logs were 
successfully chipped; the chips, pressed into chip-boards and panels and 
treated with insect- and decay-preventive chemicals; these panels were de¬ 
signed for assembly into a prefabricated house. Several houses were put 
together, then taken apart, and are now on the way to Burma. . . 

In the field of “agricultural economics,” the FAO gave special attention 
to improving measures to assist countries suffering from famine. Recent 
food crises in countries such as India, Pakistan and Yugoslavia had led 
ECOSOC, during the spring of 1951, to recommend that governments and 
interested agencies plan in advance coordinated action to meet famine 
emergencies, that FAO perfect arrangements to foresee such emergencies, 
and that the Secretary-Gcmeral act as the central coordinator for private 
and public relief efforts. FAO also engaged in studies of the crucial impor¬ 
tance of encouraging investment in agricultural development, examination 

24 See FAO, Second World Food Survey, November 1952. 

2B United Nations Bulletin, Vol. 14, No. 1 (January 1, 1953), p. 65. 
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of various balance of payments difficulties, a survey of existing stabilization 
measures, evaluation of the food and agriculture position in Menilier states, 
reviews of general prospects for dc'mand and prices, and t(‘clinical assistance 
and analysis regarding agricultural statistics. 


'*Land Rcfonti’ and Politics. Tlie j^olitical significance of the* agricultural 
problem was torcihlv brought home when the Sov iet bloc, duiing the 1950 
General Ass('inbJ}\ supported a Polish resolution aimed at winning the good 
will of poor farmers. It was jiroposed that ECOSOC draw up plans to 
help indigent peasants through land reform, cheap crc'dit, t(*chnical assist¬ 
ance, shops to make and repair agricultural rnachinerv', low^er taxes, and other 
welfare measures. A large majority, including the United States and United 
Kingdom, accepted the challenge by approving the general goals but re¬ 
jecting elements smacking of (Communist theory and administration. The 
Assembly’s resolution recommended tliat the Secretary-General, in coop¬ 
eration with FAO and other specialized agencies, submit to ECOSOC an 
analysis of the degree to which unsatisfactory forms of “agrarian structure,” 
especially land tenure, were impeding economic development. ECOSOC 
was then to prepare recommendations to the Assembly to improve the 
conditions of agricultural poj)iilations, giving special attention to the prob¬ 
lems mentioned by Poland plus rural cooperatives and the general security 
and welfare of agricultural workers. 

A year later, at the end of 1951, the Assembly adopted a set of agricul¬ 
tural objectives that went far beyond those anticipated by the original 
Polish proposal and promised to be a propaganda boomerang to the Soviet 
bloc. Its provisions recommended that; 


1. goveniments institute appropriate land reforms and other measures 
such as the promotion of security of land tenure'; opportunity to ac(iuire 
ownership; effic'ienl size of holdings; reasonable credit, rentals, and taxes; 
cooperative organizations; diversification of production; complementary in¬ 
dustries; agricultural workshops; education; improved conditions for agri¬ 
cultural wage laborers. 

2. specialized agencies and the Secretary-General help regarding these 
suggestions and check on their iinplement{ition. 

More to be Done. With all of this hard work, the quest for more of the 
right kinds of food, better distributed, still stands at the top of the UN’s 
list of first priority problems. We have seen, moreover, that the race be¬ 
tween food and population has taken a turn for the worse in many areas 
as compared with prewar days. Yet leaders in the international agricultural 
field believe that the w'orld has it within its power to put food supply out 
ahead of population growth. 

Unfortunately, however, nations are not yet taking sufficient measures to 
win this contest. Far more needs to be done, especially in the following 
fields: bringing new areas into cultivation (Mexico intends to irrigate two 
and a half million acres which could make that nation self-sufficient and 
provide some surplus); soil conservation and the development of better 



RECONSTRUCTION AND DEVELOPMENT — UN 


557 


breeds of animals and plants (such as hybrid corn); increasing tlie supply of 
fish which is particularly nutritious (the FAO estimates that the yield 
might be doubled without risk to the world’s fish resources); reducing 
losses through pests and diseases (the annual loss in cereals and oil seeds 
alone is estimated at 10 per cent of world production); improving the lot 
of the farmer (through land reform, easier credit, cooperatives, better 
health measures, and other welfare measures); increasing investment in 
agricultural improvements (inereasing fertilizer produetion and bringing 
new land into cultivation are costly enterprises); and organizing more cfleK'- 
tive international cooperation to help assure adiHpiate and stable world 
supplies at reasonable prices and to improve distribution to the neediest 
peoples.-® 

Regional Commissions at Work 

Among ECOSOC ageneies, the work of ECE, concerned as much with 
reconstruction as development and overshadowed by the ERP, has been 
dealt with above. ECAFE and ECLA, created by ECOSOC in March 
1947 and February 1948 respectively, are the regional commissions pri¬ 
marily involved in development. 

In an area in M'hich needs were va.st and its own resources decidedly 
puny, ECAFE began by concentrating on studir^s of certain key fields 
aimed at coordinating national and international development programs, 
on a regional basis as far as itossible. It did not think in terms of building 
a large staff of its own but of acting chiefly as a go-betw(T‘n, seeking finan¬ 
cial and technical aid from other organizations. Its efforts have focused 
particularly on the following fields: 

iron and slcel, coal, electric jiowcr, transport, monetary i^olicy, trade, im¬ 
provement of agriculture through an FAC)-E(]AFE Joint Working Partj', 
textiles, improving technical training in cooperation with the ILO, economic 
surveys of Asia and the Far East, and stud\'ing flood control. 

The latter activity aroused considerable controversy as the result of a 
Chinese proposal for an independent advisory and operational Bure:au of 
Flood Control to help harness the great Asian rivers. Certain ECOSOC 
members, clustering around the United Slates and Canada, opposed com¬ 
mitting the United Nations to sponsor a body with such an ambitious and 
autonomous mandate. Ultimately, in the summer of 1948, ECOSOC ap¬ 
proved a purely advisory Bureau to consist of three to five experts, ap¬ 
pointed by the Secretary-General, to be attached to the ECAFE staff admin¬ 
istratively tint independent in its technical advice. 

The proposal for an Economic Commission for Latin America had to 
surmount considerable opposition on the part of some of the more influen¬ 
tial powers. The United States, United Kingdom, Canada and others all 
pointed to the likelihood of overlap with the Inter-American Economic and 

2® For fuller analysis, see Frank L. McDougall, “Food and Population,” International 
Conciliation, No. 486 (December 1952). 
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Social Council, There was also a shaking of heads about encouraging the 
creation of regional bodies, originally intended solely for emergency recon¬ 
struction work, as contrary to the global functional approach. Nonetheless, 
the Latin Americans won the day. 

During 1948 and 1949, the initial work of ECLA was concerned largely 
with exploratory studies of such fields as agricultural credit; water re¬ 
sources; transportation, storage, distribution and marketing of commodi¬ 
ties; and techiiicul training and assistance. By 1950, the Commission began 
to emerge from its study stage to more acti\'e participation in helping to 
plan and carry out furtlier development in specific fields. Particular empha¬ 
sis was placed on iron and steel, paper and pulp manufacture, the economic 
integration of Central America, technical training, iirogramming economic 
development, financing development, the relation of agrienllure to indus¬ 
trialization, and increasing trade. 

Not to be outdone, the Middle East countries, under the leader.ship of 
Egypt, had also proposed an Economic Commission for the Middle East 
during the 1947 General Assembly, but the dispute with Israel later per¬ 
suaded them to postpone that plan indefinitely. 

Other Activities 

The two .specialized agencies, other than the FAO mentioned above, 
which pro\’ide direct technical assistance in the jiroduetion field are the 
IBBD and ILO. In connection with particular loan applications the Bank 
has investigated applicant countries with a fine-tooth comb, studying such 
matters as: 

economic justification, technical feasibility, financial soundness, iirospcctivc 
market to be served, availability of local capital to meet local co.sts, labor 
supply, and availability and quality of management personnel. 

So useful did these on-the-spot studies prove in the early years, that the 
Bank decided to expand this field work, including missions of a broader 
character to make general surveys and recommendations on the over-all 
de\'clopment potential of countries. The experts for these activities have 
frequently been drawn from other agencies as well as the Bank’s own staff. 
The Bank has also experimented with assigning personnel for longer pe¬ 
riods as resident advisers to governments, beginning with Nicaragua. The 
ILO’s technical assistance activities regarding manpower supply and traui- 
ing, labor-management relations, social security systems, health and welfare, 
and other matters are discussed in Chapter 21. UNESCO assists in educa¬ 
tional projects. 

Related to these efforts to make better use of the world’s resources was 
the special United Nations Scientific Conference on the Conservation and 
Utilization of Resources (UNSCCUR) which met at Lake Success, New 
York, from August to September 1949. The meetings were attended by 
more than seven hundred experts from over fifty countries. 'Tlieir major 
objective was not to make recommendations but to exchange views on the 
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adequacy ol resources to meet growing demands. The main issues exam¬ 
ined included: 

resource depletion, critical shortages (food, forests, minerals, fuels), inter¬ 
dependence of resources, use and conservation, development of new re¬ 
sources by applied teclinoJogx', education lor conservation, techniques for 
less-developed countries, and integrated development of river basins. 

In spite of all the dark resource diknnmas that confronted them, however, 
most of these (experts seemed conttdeut that the world could, if it would, 
improve its living standard rathcT than devour itself. 

WEIGHING THE BENEFITS 

All these facts and figures tell a remarkable story. Never before has any 
intcTuational program done so much in so many varied fkdds to imp)rove 
the lot of so many different peoples all over the world. UNRllA spent more 
money, but concentrated on only a few war-damaged countries and devoted 
most of its r(\sources to relief and rehabilitation rather than development. 
The United States and other individual governments have initiated larger 
development programs, with more funds for capital investment, but these 
are bilateral, not multilateral, programs which seldom stimulate as general 
or whole-hearted cooj)eratioii on the part of the recipients as the UN proj¬ 
ects.-' In (essence, the unique contribution of the latter is not in the volume 
of assistance, but in its geographical extent, its fostering of closer truly 
cooperative links among nations, its avoidance of projects tied to short¬ 
term i)olitical and strategic considerations, and its giving concrete expres¬ 
sion to the United Nations idea at the local level. 

The UN program’s specific achievements include not only raising the 
over-all level of material wealth but modestly and gradually beginning to 
promote a more equitable distribution of that wealth among all classes. It 
has also influenced governments to improve their administrative processes, 
especially in comj)rehensive coordination and long-range planning. Nor is 
this merely a one-way “hand out.'’ It has stimulated an impressive amount 
of local self-help in the form of planning, saving, and investing. Each gov¬ 
ernment is obliged to pay as much of the domestic currency costs as 
possible, e.g., lodging, local travel, ofBce space, local interpreters, and 
clerks. Of the sixty-four nations contributing experts and the sixty-five 
pledging financial contributions to the program during 1952, well over half 
in each case were underdevelopcxl countries. 

Because most of the countries consider themselves real partners in this 
effort, rather than mere objects of charity, and because the program serves 
no single national interest, there is less political resistance to it and greater 
readiness to comply with its demands than is the case with most bilateral 
projects. The United Nations is also in a position to tap a wider range of 

27 Walter R. Sharp, “The Institutional Framework for Technical Assistance,” Inter¬ 
national Organization, Vol. 7, No. 3 (August 1953), pp. 347-348. 
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"Looking a gift horse in the mouth" 


personnel with a broader selection of skills and cultural backgrounds. Fre¬ 
quently an expert from an underdeveloped country can render more appro¬ 
priate and sympathetic assistance to another somewhat similar country 
than a person from a far more developed country. 

Administrative Improvements 

The United Nations administrative machinery has also received dividends 
from this program. Nothing has done more to knit the various economic 
and social units of the United Nations and specialized agencies more closely 
together than the development of the technical assistance coordinating 
processes. At first the going was rather rough. TAB was a “concert” of 
sovereign staff heads who originally found it difficult to agree on the alio- 
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cation of funds — ht'nce the rigid formula for the automatic division of 
over halt the contributions — and were understandably hesitant to interfere 
very much with each other’s projects. Soon, however, especially as demands 
for assistance outstripped funds, the necessity for firmer coordination be¬ 
came increasingly apparent. 

In 1952 ECOSOC approved the Sccrctary-Ccnerars appointment of a 
full-time Executive Chairman for the TAB authorized to review all pro¬ 
posals and recommend a coordinated program to the Board. Decisions of 
the Board were also allowed to be by majority, rather than the previous 
unanimity, to preclude sabotage by a single recalcitrant agency. By this 
time, moreover, the proportion of funds which could be freely allocated by 
the Board had increased from the original 30 per cent of the second $10 
million to 50 per cent of all contributions. Related to these changes was the 
tense situation which arose during 1952-53 when the TAB decided to 
reduce the share of the WHO in favor of other agencies, especially the 
FAO. 

At the local level another significant improvement has been tbe appoint¬ 
ment of resident technical assistance representatives to draw together the 
strings of all United Nations and specialized agency projects in countries 
where these bodies are most active. In 1953 these representatives and their 
senior assistants were stationed in twenty-two countries and drawn from 
thirteen different nations. They are admirably situated to take a broader 
and more long-range look at a country’s problems than most of the special¬ 
ized experts. They provide an important element of continuity; are usually 
well equipped to deal with local leadership; and provide a strategic point 
of field contact with bilateral projects, especially United States “Point 
Four” staffs. 

The Obstacles 

As vigorously as this program has grown, the soil in which it has taken 
root is far from friendly. Funds arc quite inadequate to nourish the host 
of valid national requests which have .sprouted, particularly since 1952. 
The underdeveloped countries made a determined effort during the 1952 
Assembly to set a goal of $40 million rather than the usual $20 million. But 
this was scaled down to $25 million. Then, in the summer of 1953, the 
United States Congress cut the Administration’s proposed donation to this 
program from $13.8 million to $9.5 million. It is interesting to compare this 
with the $118 million voted at the same time for bilateral United States 
assistance to underdeveloped countries. The American contribution would 
have been cut even more drastically had not the Soviet Union annonunced 
in July 1953 it would give $1 milHon as its first contribution to the UN 
program. This was significant recognition of the vigor and widespread 
influence of the effort among countries whose confidence the Soviet Union 
wished to win. 

The funds have not only been small but they have trickled into the 
United Nations till at what the United Nations Bulletin has called a “lei- 
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surely pace.” Of the $20 million pledged for 1952, $1.5 million was still 
unpaid three months after the close of that year. The pledging conference 
for 1953 was not held until the end of February of that year, thus making 
life extremely difficult for those responsible for planning the year s projects. 
And the pledges included services as well as fifty different currencies, the 
majority of which were inconvertible. Obviously the program would bene¬ 
fit by receiving more funds, sooner, and in convertible currencies. 

Other difficulties have their roots in the inherent iirobleins of planning 
economic and social development. Who should do the planning — experts, 
politicians, national or international agencies? What goals should be set? 
How does one wtagh’ the relative importance of lu;alth, food, industry, 
roads and education? Should the plans be made on a national, regional, or 
global basis? How far ahead is it practical and desirable to try to plan? The 
United Nations, specialized agencies, and national governments are just be¬ 
ginning to wade into the depths of these questions. Nonetheless there 
seems to be a mounting consensus that there should be moie long-range 
planning in terms of a broader regional ami world framework. 

It must also be recognized that some of the UN’s objectives are little less 
than anathema to certain vested interests and have aroused determined 
opposition. The basic 1949 Assembly resolution on tt^chnical assistance 
stated clearly that one of the program’s aims was not only increased pro¬ 
ductivity but “wide and equitable distribution of the benefits” in order to 
jirovide “higher standards of living for the entire population.” Some inter¬ 
ests favor only increased productivity to benefit their own enterprises but 
not a spreading of the wealth which would entirely alter the economic, 
political, and social character of their countries. Hence the United Nations 
must make some difficult choices. It is obviously limited in the direct pres¬ 
sure it can bring to bear. Undoubtedly it is wiser to concentrate first on get¬ 
ting into a country and then gradually to begin to influence broader ques¬ 
tions. Related to this is the tendency, according to the 1953 Secretariat eco¬ 
nomic survey, for the gap in productivity between the richest and poorest 
nations to broaden rather than narrow. And it is unlikely that the technical 
assistance program, operating on its present starvation diet, can do much to 
reverse this trend. 

On the administrative side there is need for further tightening of the 
coordinating processes among the United Nations and specialized agencies 
in order to withstand particularistic pressures. No less important but even 
more difficult is the problem of working more closely with national bilateral 
activities. In order to assure a siqrply of the most competent personnel 
it is also likely that the United Nations will be compelled to offer longer- 
term contracts, to at least some experts who can be used on that basis, and 
to pay more liberal compensation to match higher national standards. Op¬ 
erations would also benefit from more thorough advance consultation with 
and briefing of personnel destined for the field. Finally, there should be 
better administration, coordination, and follow-up on the part of the re¬ 
cipient governments. 
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Financing Economic Development 

Advice without money has seemed a poor bargain to the underdeveloped 
countries. Many of tfu'm have been surveyed and advised until they never 
want to see another foreign expert. What they yearn for most of all are 
funds to put the advice to work. And the elamor for financial assistance to 
support economic development has increased in direct proportion to the 
large-scali^ assistance givini by the United States to the developed coun¬ 
tries, chiefly since the European Recovery Program was initiated in 1947. 

But the financial ambitions of the underdeveloped countries have many 
handicaps to overcome. Much of the foundation improvement needed — 
roads, sanitation, irrigation, etc., — is not attractive to private investors. 
Moreover, there have been unhappy experiences with foreign investment 
involving exploitation on both sides. Economic penetration has sometimes 
been the entering wedge for political intervention. The underdeveloped 
nations have often reacted, copying the practices of some western powers, 
with excessively protectionist policies. The health of their economies is 
usually in a delicate state, dependent, as they often are, on only a few 
primary commodities for export, hampered by a virtual hand-to-mouth ex¬ 
istence, with a low volume of savings much of which is frequently siphoned 
off into foreign iuvestmi'ut. GoviTumental economic policies often suffer 
from inefficient, if not \'cnal, administration, unrealistic planning, a heritage 
of abortive national and foreign “plans,” and a lack of established contact 
with influential United States and European banking officials. These fac¬ 
tors, plus prosperous conditions in the United States, have tended to keep 
private investment at home. 

Against this gloomy background, the underdeveloped Member govern¬ 
ments of the United Nations have hoped to use that organization as a 
means of irrigating their thirsty economies by tapping substantial financial 
assistance from the developed countries in addition to technical advice. 
The only body provided by the major powers for this purpose is the Inter¬ 
national Bank for Reconstruction and Development (IBRD) which has 
only modest resources and is obliged to observe certain regulations which, 
to the poorer countries, have seemed too conservative and hence designed 
in a way calculated to benefit the more developed countries. 

LOANS FOR DEVELOPMENT 

In 1948, however, the European Recovery Program made it possible for 
the IBRD, under United States leadership, to shift markedly from Euro¬ 
pean reconstruction loans to non-European developmental loans. While 
the over-all volume of its annual lending never rose above $800 million as 
of the end of 1953, the proportion of financing aimed at non-European 
development, as distinguished from European reconstruc’tion, grew rapidly 
as can be seen in the following comparative figures: 
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Fiscal Year 

Developmental Loans 
No. Total Amount 

All Loans 
Total Amount 

1947-48 

2 

$ 16 million 

$247 million 

1948-49 

3 

109 

137 

1949-50 

8 

134 

166 

1950-51 

21 

297 

297 

1951-52 

IS 

292 

299 

1952-53 

10 

179 

179 


By the end of the calendar year ]9o3. the total loans granted had reached 
the substantial total of about $1,664 million. 

Besides these quantitative measures, there were other indications that 
the Bank was making a determined effort to meet the complaints of the 
underdeveloped countries by liberalizing its policies within the limitations 
of its Articles of Agreement. To deal with the problem of non-self-liquidat¬ 
ing projects, the Bank was willing to base loans on the general capacity of 
a country to repay a loan, rather than the ability of a particular project to 
produce the necessary income. In this connection, the Bank was placing 
.increased emphasis on basic agricultural investment (mechanization, land 
clearance, irrigation, flood control and storage) which had been relatively 
neglected in the past. The Bank made the most of its authority to lend to 
private enterprises when guaranteed by governments or sponsored by gov¬ 
ernment-backed development banks and other go-between arrangements. 
The mobilization of local capital was stimulated through the organization 
of such development banks and the marketing of domestic securities. 

CAMPAIGN TO LOOSEN PURSE STRINGS 

But the underdeveloped countries were not content. Tliey particularly 
wanted more liberal loan terms with re.spect to repayment time limits and 
interest rates. They wanted outright grants for “non-self-liquidating” proj¬ 
ects. To implement these policies they wanted either to liberalize the au¬ 
thority of the IBRD or create a new agency. 

The United Kingdom, France, and other seriously war-damaged coun¬ 
tries felt they could afford very little external assistance and wanted to 
concentrate most of that in their own territories. The United States and 
Canada, who could afford to give more, were decidedly cool towards the 
idea of pouring their treasure into what they considered to be a bottom¬ 
less pit. They did not want to go beyond the IBRD; they stressed self- 
help, improving the “climate” for private investment, mobilizing domestic 
savings, increasing production and exports, improving administration, and 
reducing barriers to imports. 

Since 1948, United Nations consideration of the financing question has 
traveled the ground of these arguments again and again in a protracted 
tug-of-war between the underdeveloped nations — led by such countries 
as India, Chile and Brazil — and the developed states — led by the United 
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States, United Kingdom and Canada. The Soviet bloc has stood on the 
sidelines cheering the underdeveloped nations, warning them against fall¬ 
ing into the vampire embrace of the imperialists, but never offering the 
UN a single ruble of financial aid. After fruitless discussions in EGOSOC, 
the Economic and Employment Commission and its Sub-Commission on 
Economic Development, from the time of the initiation of the Marshall 
Plan in the summer of 1947 through 1948, the underdeveloped countries 
succeeded in having the Assembly, at the end of 1948, request the Secretary- 
General to study methods of financing development. But that report failed 
to budge ECOSOC off dead center, and again the underdeveloped coun¬ 
tries exploded in their favorite forum, the General Asscnnbly, at the end of 
1949. Although the United States was willing now to sponsor the expanded 
technical assistance program, discussed above, it was not willing to promise 
any further financial assistance through the United Nations. And, again, 
the Assembly asked ECOSOC to study the matter. 


Plans Develop 

By the eleventh session of ECOSOC, July to August 1950, a group of in¬ 
dependent specialists had recommended, as part of a report on measures to 
promote full employment, that the IBRD’s functions should be expanded, 
a view supported by Australia, Brazil, Chile, France and others. The Sub- 
Commission on Economic Development had suggested creating a new 
United Nations administration to finance development on a more liberal 
basis. India and Iran were among those endorsing this proposal. The 
United States and United Kingdom favored the Bank's i^lan to give increas¬ 
ing attention to the needs of the underdeveloped countries but opposc^d 
altering the Bank’s constitution. Yet the United Kingdom delegate agreed 
with the Sub-Commission that much essential development of a “social 
overhead'’ nature could not be financed by the Bank and felt that more at¬ 
tention should be given to finding an alternative solution. 

The final resolution, drafted chiefly by the United States, United King¬ 
dom, France, Canada, Australia, Brazil, and Chile, was more heavily 
weighted on the side of the developed than the underdeveloped countries. 
It recommended that: 

1. underdeveloped countries form banking syndicates or development 
banks to attiact and channel foreign investments into essential projects; 

2. governments establish conditions to encourage participation of private 
capital; 

3. the more developed countries grant the IBRD permission to use in¬ 
creasing parts of the 18 per cent of their subscriptions pledged in domestic 
currencies and consider granting permission to tlie Bank to place its bond 
issues in their financial markets; 

4. governments extend the principle of untied lending to all governmen- 
tally controlled or guaranteed lending; 

5. the underdeveloped countries do a better job of planning, especially 
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in tile formulation of integrated development programs and projects appro¬ 
priate for the IBRD; ir 

6. national and international credit organizations consider more eflectne 

ways of promoting integrated investment programs, generally accelerating 
economic development, linancing indirect as well as direct foreign costs ol 
development projects, and liberalizing interest rates and amortization pe- 
riods; 

7. the IMF study, in cooperation with the IBRD, the capacity ot under¬ 
developed countries to ser\*iee loreigii iiivestniciiis; 

8. the Sccrctury-Gcnenil study tJic relation of fluctuations of the piices ol 
primary products, to the ahihty of underdeveloped countries to obtain 
foreign exchange. 

The attack redoul^led during the Assembly session in the fall of 1950, and 
the United States and United Kingdom yielded slightly to agree to a reso¬ 
lution recommending that ECOSOC consider and report to the Assembly's 
sixth session "practical iiK'thods, conditions and policies for achieving the 
adequate expansion and steadier flow ol foreign capital . . . and pay special 
attention to the financ ing of non-self-Ikiuidating projects. ..." By the sum¬ 
mer of 1951, a further expert report on "full employment” measures carried 
the fight one step beyond the i^rinciples previously approved by ECOSOC 
to recommend, among other things, 

increased IBRD lending to underdeveloped countries to $1 billion annual!)'; 
creation by the UN of an international develoj^incnt authority to assist in 
preparing, coordinating, and iriiplcineiiting dcvelopnic'nt plans and to dis¬ 
tribute graiits-in-aid for specific puipo.ses; and exploration by the UN of the 
possibility ot establishing an international finance corporation to inakci e(piit>' 
investments and lend to private undertakings. 

Much of this thinking was in harmony with a report issued in March 1951 
by the United States International Development Advisory Board headed 
by Nelson Rockefeller. 

By the end of 1951, the underdeveloped countries were able to win ap¬ 
proval in the Assembly of a resolution requesting ECOSOC to submit to 
the Assembly's next session detailed plans for establishing a spcjcial fund 
for grants-in-aid and lovv^-intcrest, long-term loans to ijndc*rdeveloi)ed coun¬ 
tries. This was solidly opposed by most of the major i)Owers including the 
United States, United Kingdom, France, Canada, Sweden, Australia, Neth¬ 
erlands and Belgium. A less controversial and generally accepted recom¬ 
mendation invited the IBRD to expand its lending to underdeveloped 
countries. 

Debate Continues 

As ECOSOC turned once more to the explosive problem, between May 
and August 1952, it was fortified with two additional reports. The IBRD 
had transmitted, without approval, a staff report suggesting that the pro¬ 
posed international finance corporation, linked to the Bank and empowered 

" UN Doc. E/1986. 
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to make equity investments and nonguaranteed loans to private enterprises, 
would fill an important gap. It would not be restricted by the Bank’s obli¬ 
gation to see that all loans were guaranteed by governments. The capital 
would be voluntarily subscribed by governments, and the Bank could sub¬ 
sequently approach individual private investors to interest them in taking 
over the Bank’s securities in “good risk” development projects.-** TIk; 
Secretary-General had also outlined a series of alternative approaches to 
financing development, paying special attention to the concept of a separate 
“special fund,” with initial capitalization of $200 to $300 million, to issue 
grants or loans as partial assistance for economic development projects. The 
prospective capital-importing countries, led by Pakistan, Cuba and the 
Philippines, thought that, in addition to the praiseworthy effort to encour¬ 
age private and public lending, it was likely that most non-sclf-liquidating 
projects would have to be financed through very liberal loans or outright 
grants. The United States, United Kingdom, and France continued to 
frown on this idea, and the latter two countries indicated that they would 
be unable to contribute to such an enterprise at that time. 

Finally ECOSOC approved three re.solutions bearing on the issue: 

1. The Bank was cotmnended for its plan, requested to continue develop¬ 
ing it, urgeil to consult with various juivate and public organizations about 
it and report to the next (Council session. 

2. The Fiscal Commission was requested to study and report on the .sug¬ 
gestion that income from foreign investments in underdeveloped countries 
be taxed only in those countries. 

3. A special committee of not more than nine persons, serx’ing in their 
individual capacity, was authorized to prepare a detailed plan for the crea¬ 
tion of a special fund as outlined by the Secretary-General. 

These decisions were heartily endorsed by the Assembly in the fall of 1952. 

By March 1953, the member governments of ECOSOC had received 
detailed plans for the proposed special fund, prepared by a committee of 
eight private experts, including Mr. Wayne C. Taylor, former United States 
Under-Secretary of Commerce and President of the Export-Import Bank. 
The committee suggested an organization similar to that of a specialized 
agency but placed directly under the United Nations, like the UNICEF, 
to be financed by voluntary contributions, initially $250 million, to provide 
grants or loans with lower interest rates and longer amortization periods 
than available from the IBRD. 

The Bank continued to consider the possibility of establishing the pro¬ 
posed international finance corporation which had become a highly contro¬ 
versial issue in financial circles. Leaders of the underdeveloped countries 
thought it entirely feasible and desirable. Opinion in the more developed 
countries was divided. Two governments in the latter group gave their 
endorsement. Most of the others were cool, if not downright cold, to the 
idea. Among private financial interests, the United Kingdom National Com- 

2* UN Doc. E/2215, May 1, 1952. 
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mittee of the International Chamber of Commerce welcomed the proposal 
as a “desirable development.” The stronj?est business opposition was in the 
United States with the United States Foreign Trade Council adopting a 
resolution firmly disapproving. Tlie principal bases for opposition were 
that the plan was too risky, involved e.vcessive governmental intervention, 
would not provide enough capital to make much difference, and would 
compete with private inv'cstment. Hence the' Bank did not feel that it could 
go ahead with the proposal.'"’ By the end of 1953 the United States still 
refused to approve either the proposed fund or finance corporation. Never¬ 
theless, the underdeveloped countries won Gejieral Assembly adoption of 
resolutions approving further studies of these plans. 

LOOKING BACKWARD AND FORWARD 

Financing development abroad is as complex and controversial a prob¬ 
lem as financing development at home, only more so. It raises profound 
(jucstions that go far beyond the scope of this volume such as: what should 
be financed (industry versus agriculture, etc.), how much can be absorbed 
by the underdeveloped countries, how much can the wealthier nations 
afford to give or lend? Tliere are no exact answers to any of these questions, 
only educated guesses which the United Nations and national governments 
are beginning to formulate. In examining these problems, it is important to 
keep in mind that, of the large amount of loans and grants which national 
governments have provided since World War II, only a vtJiy small fraction 
has been channeled through the United Nations and related agencies. 

The chief UN-connected agencies rc.sponsible for giving financial assi.st- 
ance for development have been the IBRD, limited to approximately .$200 
million a year in government-guaranteed loans, and the United Nations 
with its technical assistance program, providing about $20 million a year 
in technical advice. The evidence of their achievements, briefly reviewed 
above, indicates that these agencies have on the whole done a creditable job. 
The facts suggest that they are not significantly more costly to administer 
than bilateral programs.’" They are widely representative in membership 
and participation and hence arc more likely to generate truly international 
confidence and cooperation than bilateral programs tied closely to certain 
national policies. The IBRD has gone far beyond the League Council’s loan 
activities; it has engaged in direct international lending, on a far larger 
scale, with more adequate staff work and some degree of courage and experi¬ 
mentation, The major limitations restraining the Bank are attributable more 
to its Articles of Agreement, its modest resources, and the world conditions 
within which it must operate than to any gross inefficiency or lack of imag¬ 
ination on the part of its personnel. 

Among the chief drawbacks of the United Nations financing effort is 
simply the lack of funds. In view of the vast amounts being loaned and 

so UN Doc. E/2441, May 25. 1953. 

Sharp, op. cit., pp. 358-360. 
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given away outside the United Nations, it is understandable why many 
governmental as well as private figures believe it is quite practical as well 
us desirabii^ to direct more financial assistance through the multilateral 
agencies. If the major powers adopt such a policy, it is probable that they 
could win greater friendship and strengthen the international community 
far more than by giving the same amount of money bilaterally. 

At the same time the major powers have a point in feeling that their 
voices frequently do not carry weight in international decisions commen¬ 
surate witli tlieir financial contributions, esjjecially in the General Assem¬ 
bly, and even ECOSOC. While the basis for weighting votes is a contro¬ 
versial question, it would seem desirable to provide for greater reflection 
of obvious national differences, similar to that incorporated in the processes 
of the IBRD and IMF, particularly where financial sacrifice is involved. 
The Bank also suffers from the reluctance of nations to release the 18 per 
cent of their capital share in the Bank subscribed in their own currencies 
as well as resistance to the sale of the Bank's bonds in various domestic 
markets. 
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Commerce Among ]\'alions 

One of the most striking differences between the economic work of the 
League and the United Nations is that (|uestions of commercial policy have 
lended to be elbowed out of the spotlight by the greatly expanded role of 
governmental operations outside traditional private trade channels. During 
most of the postwar pt'riod trade has been overshadowed by direct govern¬ 
mental aid on a scale never dreamcxl of in League days. The decisions, 
and often the administration, that control the How of goods and services 
among nations have, to an unprecedented degree, been transferred from 
private to public hands. Nonetheless, mxich private trade has continued 
and has grown increasingly important. In that area the UN's activities 
have been largely dominated by the cflForts of the United States to use the 
devices of the International Trade Organization (ITO) and General Agree¬ 
ment on Tariffs and Trade (GATT) to promote policies reflecting its own 
commercial traditions and current productive advantage. Still these plans, 
as indicated in Part Two, have represented the liberal, rather than the con¬ 
servative, wing of United States opinion. 

The major articles of faith written into these projects are: 

1. a general prohibition of quantitative restrictions such as import quotas 
(never extensively used by the United States except recently to protect 
agriculture); 

2. multilateral negotiation of gradual and reciprocal tariff reductions (in 
the spirit of the United States reciprocal trade agreements program enacted 
in 1934 under Cordell Hull's sponsorship); 

3. elimination of trade discrimination, aimed iDarticularly against the Brit¬ 
ish Commonwealth preferential system (the United States had not had the 
regulatory authority nor felt the need to practice discrimination except with 
respect to a few protected territories such as the Philippines); 

4. guaranteeing foreign traders treatment equal to that afforded nationals 
(representing an old campaign, especially against the British, although the 
United States had enacted its own “Buy American” legislation); 

5. the regulation of commodity agreements, often referred to as “cartels,” 
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in the interests of consumers as well as producers (inspired by the United 
States-sponsored 1942 International Wheat Agreement model to prevent 
arrangements aimed primarily at limited production and high prices).* 

While this campaign has been moderately successful, using United States 
concessions as bait, it has been constantly hampered by considerable resist¬ 
ance on the part of most other countries. The latter are less prosperous 
than the United States and have insisted that they need protection to pre¬ 
vent the spending of their scarce exchange on nonesseiitial imports, to pro¬ 
mote “full employment,” and to shelter their efforts at t'conoinic develop¬ 
ment. Finally, the United States itself has been schizophrenic on this issue 
and has become increasingly dominated by protectionist si'utiment, par¬ 
ticularly as demand has declined and competition increased. Wliih; the 
following analysis concentrates primarily on G.\TT and separate negoti¬ 
ations regarding commodity agn'oments, it is well to remember that other 
activities, especially those of the FAO and ECOSOC regional cotntnissions, 
dealt with above, were also concerned with trade and commodity issues. 

Efforts to Lower Barriers 

The first postwar United Nations effort to deal with trade and commodity 
probl(!ms was initiated by the United States, as we ha\'c seen in connec¬ 
tion with the establishment of the ITO and GATT, and led to EGOSOG’s 
appointment of the Preparatory Committee of tlu' International Conference 
on Trade and Employment early in 1946. One of that (Committee’s func¬ 
tions was to sponsor the negotiations, leading to the formulation of the 
GATT, in which twenty-three states participated from April to October 

1947 in Geneva. This was a significant move, cnginei'red chiefly by the 
United States, to apply for the first time on a streamlined multilateral basis 
what previously had been done through laborious bilateral tariff bargain¬ 
ing. A tot.al of 123 sets of negotiations were completed, covering some 
45,000 items, affecting two-thirds of the import trade of the partieipating 
countries and about half of over-all world imports representing a total 
value in cxce.s.s of $10 billion (1938 prices). The GATT signatories pledged, 
moreover, to apply a commercial policy code, similar to that incorporated 
in the ITO Charter, as far as possible without, however, committing them¬ 
selves to amend existing legislation or promulgate new legislation. 

The first two regular sessions of the GATT contracting parties were* held 
from February to March 1948 (Havana) and from August to September 

1948 (Geneva) to review the Agreement in the light of the ITO Charter, 

1 For disciission of these Lssiies, see William Adams Brown, Jr., The United States 
and the Restoration of World Trade (Washington: Brookings Institution, 19.50); T- B. 
Condlitfe, “International Trade and Economic Nationalism,” International Conriliation 
No. 476 (December 19.51); Philip Cortnev, The Economic Munich (New York- Philo¬ 
sophical Library, 1949); Raymond F. Mikesell, United States Economic Polirv and 
International Relations (New York: McGraw-Hill. 19.52); National Foreign Trade Omn- 
cd. Position . . . With Respect to the Havana C.harter . . . (New York: National Foreign 
Trade Council, 19.50); Clair Wilcox, A Charter for World Trade (New York: Macmillan, 
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which was signed at Havana in March 1948, and to eflFect certain changes 
in the former, including provisions covering die use by underdeveloped or 
war-damaged countries of protective measures such as import quotas to 
help economic development and reconstruction. Release from or waiver of 
certain minor obligations was granted to Ceylon, Pakistan, Brazil and the 
United States. In tlie case ol a dispute between the United States and Cuba 
over textile import restrictitins imposed by tlie latter, both sides were per¬ 
suaded to make concessions. I’lie shadow of the East-West conflict also fell 
across this sphere. The Soviet Union and its satellites have never partici¬ 
pated in any ITO or GAl'T negotiations. 

A second series of GATT tariff negotiations was held at Annecy, France, 
April to August 1949, and resulted in the completion of 147 bilateral agree¬ 
ments and the expected accession to the GATT of ten more countries. It 
was also decided to incorporate further ITO Charter provisions in the 
Agreement. Consultation with the Union of South Africa regarding that 
country’s recent imposition of import restrictions to safeguard a weak 
monetary position resulted in qualifled approval of the policy with some 
suggestions to soften its imiiact. Complete or partial permission to maintain 
nondiscriminatory protective measures for development or reconstruction 
were granted Cuba, India and Ceylon; Chile, Syria-Lebanon and the 
United Kingdom withdrew their applications for authorization to employ 
such measures. Brazil was also persuaded to amend her import tax law to 
insure conformity with GATT obligations. 

Holding the Line. Geneva was the scene of the fourth session of the 
GATT contracting parties, February to April 1950, when it was agreed 
that go\'ernnients should be urged to adoj)t certain measures to minimize 
the harmful effects of import and export restrictions imposed for balance- 
of-payments reasons. Australia was also asked to take action to remove the 
competitive inequality between its governmentally subsidized ammonium 
sulphate and Chilean nitrate. 

During the third series of GATT tariff negotiations held at Torquay, 
England, September 1950 to April 1951, 147 bilateral agreements were 
negotiated covering some 8,700 items. Moreover the contracting parties 
agreed to hold the line of the Geneva and Annecy as well as Torquay con¬ 
cessions, affecting a total of 55,000 tariff rates, until January 1, 1954. During 
the filth session of the GATT contracting parties, while the tariff negoti¬ 
ations were in progress, certain governments, led by the United States, 
expressed the view that the narrowing dollar gap justified the progressive 
relaxation of import restrictions by the United Kingdom, Australia, New 
Zealand, Ceylon and Southern Rhodesia. The International Monetary 
Fund (IMF) gave cautious support to this statement. But the countries 
involved felt that they were being pushed too hard and too early by their 
overoptimistic competitors, particularly in view of the uncertain effects of 
the rearmament efforts precipitated by the Korean conflict During the 
same session Chile and Australia announced their agreement on the nitrate 
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dispute. Other consultations dealt with complaints involving the United 
States, United Kingdom, France, Belgium, Italy and Czechoslovakia. 

A rash of retreats from earlier concessions, symptomatic of an increasing 
protectionist trend, especially on the part of the United States, broke out 
during the sixth session of the GATT contracting parties, September to 
October 1951. The most prominent complaint was that of France, Canada, 
Australia, Italy, New Zealand and Norway against the recently imposed 
United Statens restriction on the importation of dairy jDroducts. There were 
also complaints against Belgian and United Kingdom taxes. The three 
accused countries were finally granted delays to correct the offending situ¬ 
ations. Regarding a United States withdrawal of past concessions on cer¬ 
tain hat items, GATT agreed that there seemed to be a temporary need for 
such a measure but that the United States should keep the question under 
review and restore the concessions as soon as feasible. 

There was no general readiness during the seventh session of the GATT 
contracting parties at Geneva, October to November 1952, to initiate 
another round of tariff reductions. It was difficult enough to hold the 
ground already gained. The United States, moreover, had just experienced 
a change of political complexion from the Democratic to the Republican 
Party, long the foe of a liberal trade policy. Nonetheless, the thirty-four 
participating countries did manage to negotiate the following agreements: 

1. granting of specific waivers allowing the six members of the European 
Coal and Steel Community to discriminate collectively against non-members; 

2. although the United States had relaxed quota restrictions on cheese 
products, the contracting parties urged the United States to continue to try 
to repeal section 104 (Andreseii amendment) of the Defense Production Act 
and authorized the Netherlands to reduce its imports of wheat flour from the 
United States; 

3. agreement to study effect of United States tariff increases on dried figs 
and raisin imj^orts complained of by Cheecc, Italy and Turkey; 

4. acceptance of United Kingdom modification of purchase tax in accord¬ 
ance with GATT obligations; and 

5. consideration of other complaints against Belgium, Greece, Germany, 
Brazil and Pakistan. 

During the eighth session of the GATT contracting parties, September 
to October 1953, the United Kingdom was granted only limited authority 
to impose discriminatory tariffs on agricultural imports and specifically 
prohibited from forcing any “diversion of trade” away from current sup¬ 
pliers of such shipments, the latter limit to be settled ultimately by the 
GATT governing body. The member states also agreed to extend the life 
of the GATT and its carefully spun web of agreements from January 1954 
until mid-1955 when, it was hoped, the United States would have reached 
some definitive decisions regarding its future trade policy. Moreover, the 
United States led a movement which was successful in making Japan a 
“provisional associate member” of GATT, although the United Kingdom, 
Australia, New Zealand and the Union of South Africa, fearful of Japanese 
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competition, refused to extend most-favored-nation treatment to Japan. 
Finally, France and Greece agreed to diseontinuc offending trade practices, 
and strong complaints were lodged against certain United States and Bel¬ 
gian policies. 


Commodity Agreements and Business Practices 

How' to level out the familiar swings from feast to famine in the primary 
commodity markets was another issue wliich ran through the planning 
confenMices on the FAO and ITO. Hence ECOSOG was prevail(*d upon 
to request, in March 1947, that the Secrctary-CJeneral appoint an Interim 
(>)ordinating Committee for International Coiuniodity Arrangements 
(ICXdCA) to study and rc'port on general and specific commodity market 
trends, keeping an ('agle eyo on possible gluts or deficits, and to facilitate 
intergovernmental consultation in this field. The Committee first met dur¬ 
ing August and September* 1947, and l^egan to issue useful surveys, includ¬ 
ing annual reviews of the primary commodity situation, and to cooperate 
in calling occasional commodity conferences. 

The twin dangers of surplus(\s, due to a slackening of the economic tempo 
(luring 1949, and deficits, due to the scramble for raw materials such as 
rubber and tin following the North Korean attack of June 1950, led to 
accelerated activity on the part of the ICCICA during 1950. As a result, 
liCOSOC decided in xAugust 1950 to authorize the Secretary-General to 
convene, on the advice of commodity study groups and ICCICA, intergov- 
t'rnmental conferences to discuss measures to meet special difficulties. The 
Secretary-General was concurrently to study and report on means of im- 
l)roving this cumbersome procedure for dealing with special commodity 
problems. Soon thereaftcT an International Tin Study Group invited the 
SecTetary-(u*neral to call a Tin Conference which met in October 1950, 
but, because of differences among producing and consuming countries, 
chiefly the United States and United Kingdom, it adjourned without taking 
positive action. 

The matter of improving the commodity arrangements system seemed 
so compl(?x, however, when ECOSOG mc^t in September 1951, particularly 
in view of the Korean situation, that it was decided to postpone further 
discussion of the matter. During the same ECOSOG session the United 
States also asked that a study be initiated to alleviate restrictive business 
practices (restraint of competition, limitation of access to markets, and the 
fostering of monopolistic controls) which were already being dealt with in 
the European community but needed broader attention. During the debate 
there was much seesawing over the distinction between “good" govern- 
mentally regulated cartels and “bad"’ unregulated and harmful cartels. The 
Soviet Union announced that the whole proposal was nothing more than 
a smoke screen to hide the nefarious machinations of powerful United 
States monopolies. The final resolution recommended that Member states 
take measures, based on the ITO Charter principles, to prevent unduly 
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restrictive business practices and decided to establish an ad hoc Committee 
to recomincMid to ECOSOC inrcisurcs to help achieve this objective. 

In the sunimcT of 1953 the UN sponsored the negotiation of an Interna¬ 
tional Sugar Agreement, announced in August, which was designed to reg¬ 
ulate the volume of exports in order to cage the world price of raw sugar 
between the limits of $3.25 and $4.35 a pound. In .December 1953 an 
expert study, initiated by the General Assembly, favored creating an inter¬ 
governmental trade stabilization coininission to examine and recommend 
means of stabilizing primary commodity markets. Such means might in¬ 
clude liuffer stocks by.whicli international agencies would buy and sell in 
the world market in order to prevent extreme price Huctuations. 


Reviewing the Record 

This is a story full of false starts and only modest achievement. With 
all its pitfalls, however, this is a better rc'C'ord than that of the League. No 
such sul)stantial and general reduction of tracie barriers was ever engineered 
undcT League auspices. Moreover, these advances were achiewed surpris¬ 
ingly early, undcT the pressure of Unitc'd States leadership and enticement 
of United State's concessions. But more reccmtly tlu' campaign has stalled, 
even fallen back, and the much debated ITO never lived to walk. It is 
not for lac'k of machinery, however, that the frc'e trade promotion scheme 
has been held back. GATT was so reinforced that it has been a workable 
substitute for tlu' ill-fated ITO. Bather it is the gen(?ral climates within 
which the frc'c tracie campaign has had to operate. 

The greatest immediate ol)stacles were the wartime destruction and dis¬ 
location which Icdt countries incapable of paying for much of their essen¬ 
tial imports and intemt on husbanding their prc'eious foreign currency 
resources by all manner of controls. Moreover, protectionism was an old 
habit, spurred on by the depression and newly encouraged by the rising 
"full employment” school of national planning. There were also the familiar 
justifications of protecting “infant” and militarily essential industries as 
well as maintaining controls useful for economic warfare. Finally, given 
the best will in the world, there were discomforting doubts about what 
would happen if nations did drop their protective cloaks, exposing them¬ 
selves to the unpredictable winds of free trade. Even the United States, 
apparently most able to afford concessions, showed increasing reluctance 
to bare its economic anatomy. 

The theory of free trade is a persuasive one, championed by liberals 
since Adam Smith. So was the theory of domestic free trade, laissez faire. 
But nations hav^e erected all kinds of controls to keep their domestic econo¬ 
mies within limits set by the interests of business, labor and agriculture. 
It is unlikely, therefore, that there will be any significant lowering of inter¬ 
national barriers until somewhat comparable measures are established to 
assure a greater degree of security, both political and economic, over a 
broader area. 



But trade barriers continue to block exports 
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Monetary Policy 

The international ’. aliie of a nation’s currency has a tendency, like a 
private individuars credit, to reflect the balance between resources and 
liabilities. Monetary iDolicy is, therefore, as much a symptom as a determi¬ 
nant of a nation’s basic economic health. Hence the UN’s monetary activi¬ 
ties, carried on primarily through the aHiliated International Monetary 
Fund (IMF), have been directly affected and largely dominated by other 
economic programs: chiefly reconstruction and development efforts, both 
international and bilateral, especially the Marshall Plan. Moreover, because 
the gap between the requireme^nts and resources of most nations was far 
greater than had been anticipated, the IMF, created to tide countries over 
relatively short-term and superficial deficits, found itself over its head in a 
flood of indebtedness and precarious currencies that it was not designed to 
handle. During most of the postwar period, therefore, it has been a rela¬ 
tively minor and quiescent figure carried along by a tide that it could help 
to modify, through advice and very restricted lending, but not reverse. 

It is also important to remember that the IMF was shaped, as indicated 
in Chapter 9, primarily by United States, as distinguished from British, 
concepts of what was necessary to prevent a recurrence of monetary ills 
that followed in the wake of World War I. The Americans particularly 
wanted stability of exchange rates (the British preferred flexibility), firm 
and continuous IMF control (the British wanted relatively automatic draw¬ 
ing rights on IMF resources), and early convertibility (the British thought 
this unrealistic). 

The infant IMF began to function as its Board of Governors held their 
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inaugural meeting at Sa\ auiial], Georgia, in xMarch 1946. The major issues 
discussed dealt with organizational reflections of the basic policy difFcT- 
ences between creditor and debtor nations, symbolized and led by the 
United States and United Kingdom. The final decisions, moreover, mir¬ 
rored the economic siijyeriority of the United States. In the contest beh\'cen 
the British view that drawing uj)on IMF resources should be largely auto¬ 
matic and th(^ American vi(w tliat requests should be carefully regulated 
by a full-time Board of Executive Directors, the latter emcTged ^'ictor^ous. 
Related to this was tlie issue of where to locate the headciuarters. The 
British John Maynard Keynes had begun by suggesting London to main¬ 
tain the financial dominance of that city. When tlu' Americans finally won 
agreement that it should be in the United States, most Europeans favored 
New York where 

they would be in the . . . great centre of international finance; they would 
be suificicntly rt'moved from the politics of Congrt\ss and tlic nationalistic 
whispering gallery of the Embassies and Legations of Washington; and they 
would probably be sufficiently near to (he seat of UNO to be able to co¬ 
operate closely on the economic and statistical side of their work with the 
Economic and Social Council.- 

But the United States won the day when 

. . . [Secretary of the Treasury! Mr. [Fred] Vinson told me [Keynes] that 
the American Delegation had decided that both institutions [IBRD and IMF] 
should be placed in Washington and that this was a final d('cision the merits 
of which they were not prepared to discuss. The United States Administra¬ 
tion, he said, was cntitkxl to decide for themscilves what location within 
the United States was to be preferred.*^ 

The Fund is Launched 

During the first annual mc('ting of the Board of Governors, September 
to October 1946, one of the first items of business was to negotiate agree¬ 
ments between individual members and the Fund fixing the initial i^ar 
values of their currencies before they could be eligible to purchase IMF 
funds. While many of the current official rates were obviously overvalued, 
the IMF announced in December 1946 that it would certify thirty-two 
national par values as they stood in October 1946. The Fund justified this 
acceptance of the status quo on the grounds that, while some rates were 
undoubtedly too high, they would not seriously handicap exports and that 
to lower them might aggravate inflationary tendencies. Although there is 
evidence to indicate that it might have been healthier to deflate some of 
these rates, there is no doubt that it would have been politically difficult, 
if not impossible, to force governments to do so.'^ 

2R. F. Harrod, The Life of John Maynard Keynes (New York; Harcourt, Brace, 
1951), pp. 629-630. 

3 Ihid. 

^ Raymond F. Mikesell, “The International Monetary Fund 1944-1949,” Interna¬ 
tional Conciliation, No. 455 (November 1949), pp. 848^50. 
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The priiicipal incentix e held out to persuade governments to allow their 
currencies to be pegge^d was the privilege to purchase IMF funds, chiefly 
dollars. The lirst sale ol curriaicies was approved in the spring of 1947; 
^'25 million to France, in (‘xchange for francs, and $12 million, half in dol¬ 
lars and half in British pounds, to the Netherlands, in exchange for guilders. 
With these sales, thc'ii' began several signifleant trends. First, because of 
the tremendous dollar gaj), most conntruis wanted to purchase dollars. 
Scicond, most of the loans were* sought in connection with reconstruction 
and develojnncnt needs ratluT than short-term cyclical deficits and thus 
wert^ not strictly juslilied under tli(‘ IMF Aiiicles of Agreement. Most of 
the i^'iind’s sal(\s were authorized during the first two years of operation, 
chiefly to Western European govi'inments, and the rate of lending was 
shaiply curtailed when the xMarshall Plan became available to assnini? the 
major share ol tlu' rc'conslruction burden. 

During 1947 th(.‘r(^ was no apineciable loosening of exchange restrictions 
which were allowable under the IMF Agreement for a “transitional period” 
of three to five yc'ars and i^racticed by all but live mi'inbers (United States, 
Me.xico, Panama, Guatemala and El Salvador). Nonetheless, the Fund 
urged relaxation of such controls wherex'cr possible. It also sj)oke out 
against th(' efforts to inert'ase the price of gold, especially by gold-produc¬ 
ing countries such as South Africa, Canada and Australia. These states 
justified an incr(*ase on the grounds that gold w as a commodity as well as 
a ciirrenc)^ and was aibji'ct to rising costs with the result that the price 
freeze, at the lexel of $35 an ounce, at W'hich the United States had long 
been committed to buy gold, w^as stilling production. The Fund reasoned 
that to increase the price of gold, to w4nch par values of currencies were 
hitched, would virtually depreciate those currcmcies, thus causing mone¬ 
tary instability and loss of reserves. This issue was i)articularly affected 
by the interests of the United Slati\s, which did not want to stimulate the 
production of gold or increase its jirice. 

European Crisis and Marshall Plan 

By December 1947 the IMF also issued a statement discouraging the use 
of multiple exehange rates, used by about a third of tlu^ Fund’s members 
to favor soriK^ foreign transactions more than others. Multiple rates have 
not only been instruments of administrative discrimination against both 
goods and nations but have greatly cornxflicated negotiations on tariffs and 
other commercial j)olicy matters. The first serious exchange rate crisis 
arose at the beginning of 1948 when France asked the Fund to aj^prove a 
devaluation of the franc with rc.spcct to the dollar that the Fund thought 
excessive and would not apiprove. France countered by going ahead with 
the devaluation, whereupon the Fund declared the change unauthorized 
and France ineligible to make further jpurchases of IMF resources. 

Taking advantage of the launching of the Marshall Plan early in 1948, 
the IMF announced in April of that year that countries jDarticipating in the 
ERP should request iiurchase of dollars through the Fund only in ‘'excep- 
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tional and unforeseen circumstances.” This close tie with United States 
policies was heavily criticized by the So\'iet Union and Byelorussian Re¬ 
public, during the ECOSOC review of the IMF annual report in August 
1948, when it was pointed out that most of the assistance had been given 
to Western European powers and none to Eastern Europt'ans. 

By September 1949 the balance of payments probh'm was so serious that 
the United Kingdom, after hasty “consultation” with the IMF, led a wave 
of drastic devaluations, including many currencies tied closely to the 
British pound. The value of the pound with respect to the dollar was re¬ 
duced from $4.00 to $2.80. The sale of currencies during 1949 was only 
23 per cent as much as the pr(‘vioiis year, showing a marked decline follow¬ 
ing the establishment of the Marshall Plan. 

Hibernation and Reawakening 

The lending spigot was turned off entirely during 1950 with no currency 
sales whatever. On the other hand, tliere were some minor “repurchases” 
(repayment of loans) bringing the total of repurchases since the IMF's 
establishment to $33 million, only 4 per cent of the total loans of $777.3 
million. Technical assistance, through staff missions and studies, dealt with: 

changes in exchange rates; elimination ot multiple currency practices; relax¬ 
ation of exchange controls; modification of monetary, credit and fiscal i)ol- 
icies bearing on balance of payments problems; develoj^ment of institutional 
machinery such as central banking systems and exchange control administra¬ 
tion, improvemenl of financ'ial statistics; and advice regarding tlie monetary 
impact of development programs, levels of monetary reserves, use of Fund 
resources, gold transactions and subsidies. 

Further monetary progress was revealed during the annual ECOSOC 
survey ot IMF activities in February 1951. Mention was made of the bene¬ 
ficial efleets of increased iiroduetion, financial assistance from the United 
States and other sources, deflationary budget and credit policies, and the 
1949 devaluations. At the same time there was apprehension regarding the 
uncertainties and inflationary effects of the rearmament efforts. While 
many countries praised the advisory role of the Fund, Chile expressed the 
views of many underdeveloped nations that the IMF should loosen its 
purse strings to help meet foreign exchange needs. India and Pakistan 
thought the Fund's deflationary policy was premature and excessively con¬ 
servative. 

In the wake of these criticisms, the Fund authorized an increasing flow 
of sales to countries willing to comply with its policies. The purse opened 
even wider during 1952, and, by early 1954, the cumulative total sold was 
more than $1 billion. 

Balancing the Accounts 

In spite of its shortcomings, the IMF is in a fundamentally stronger posi¬ 
tion tlian its predecessor, the League Council's Financial Committee. The 
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latter had no funds to lend and no binding authority. The Fund not only 
has considerable capital but is "backstopped’’ by many binding obligations 
pledged by its members in the Articles of Agreement regulating a variety 
of matters from exchange raUis to the price of gold. It is moni representa¬ 
tive and far more amply staffed. In the course of its activities it has "sold" 
almost a billion dollars linked to advice which has had some influence on 
a wide range of national monetary policies. 

But this record does not alter the fact that the Fund has not lived up to 
its ])arents’ expectations. The chief reason, as in the case of most other 
UN economic bodies, is that the "nonnar period for which the IMF was 
designed was much farther around the coriKT than was originally thought 
likely. At th(i same time, the Fund’s policies have on occasion been more 
cautious than they needed to be, even in tlu^ unsettled postwar situation. 
The IMF must stand ready to bail out countries suffering from genuine 
short-range difficulties who are willing to follow reasonable advice regard¬ 
ing their monetary policies. Capital resources and country quotas must 
also be increased if the Fund is to have real stature in the monetary world. 

The widespread disease of inconvertibility and otluT exchange rigidities 
make it desirable that the Fund should take a hand in organizing multi¬ 
lateral settleiTKMit arrangements similar to the European Payments Union, 
which has beem markedly successful. Further efforts should be made to 
whittle down overvalued exchange rates while leaving room for sufficient 
flexibility so that governments may adjust to changing circumstances and 
will not fet‘l compelled to operate outside the Fund. There should also be 
increasing coordination of monetary with trade and other economic activi¬ 
ties. If advances are made along these lines, the IMF’s influence in attack¬ 
ing the problems of inconvertibility, multiple exchange rates and other 
restrictive measures may carry greater weight. Finally, the whole Fund 
process should be oriented towards more flexible and decentralized nego¬ 
tiation, preferably through encouragement of regional monetary operations.® 

Employmenl Policies 

The magic words "full employment” have been a prominent theme run¬ 
ning through United Nations economic debates from the beginning. Their 
significance as a central "brave new world” symbol stemmed from the 
bitter memories of the black depression of the thirties, the determination 
of organized labor and other groups to avoid a recurrence of such a catas¬ 
trophe, the development in economic theory of the concept of full employ¬ 
ment, the struggle that led to the United Nations Charter pledge to strive 
towards this goal, and the expectation that there would be a recession 

® For further discussion of thc*se issues, see Mikcsell, “Tlie International Monetary 
Fund 1944-49,” op. cit.; Mikesell, United States Economic Policy and internationed 
Relations; Robert Triffin, “Monetary Reconstruction in Europe,” International Concilia^ 
tion. No. 482 (June 1952); Charles P. Kindleberger, “Bretton Woods Reappraised,” 
International Organization, Vol. 5, No. 1 (Febniary 1951). 
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following World War II as tliere had been after World War I, witli par¬ 
ticular concern regarding the economic health of that quixotic giant, the 
United States. 

Subsequent United Nations discussions on this issue have been shaped 
largely by the interests oi the great aixl middle powers and particularly 
by the conflict of views bctvvcc’n the British and Australian Labor Govern¬ 
ments on om^ side and the more conservative United States on the other. 
Always closely intertwined with this problem have been the issues dis¬ 
cussed above: reconstruction and developintmt, trade, and monetary poli¬ 
cies. The principal United Nations agencies involved have been the Gen¬ 
eral Assembly, ECOSOC, the Economic and Employment (Commission 
(changed to Economic, Employment and Dc^’clopmcnt Commission in 
1950 and terminated in 1951), and the ILO. 

Under the leadership of governments particnharly sensitive to the inter¬ 
ests of organized labor in 1946, such as the United Kingdom, France, 
Australia, and Norway, the United Nations took its first action on this is.sne 
when ECOSOC appointed an Economic and Employment Commission in 
June 1946 and later asked that body to establish a Snb-(^ommis.sion on 
Employment and Flconomic Stability. After inconclusive debates in all of 
these bodies, the champions of a bold full cniploj’ment policy resorted to 
the United Nations Conference on Trade and EmployTnent, engaged in a 
marathon struggle over the proposed International Trade Organization, 
November 1947 to March 1948. As part of the compromises reached during 
the Conference, the United Slates agreed with the forces led by the United 
Kingdom and Australia on a resolution urging ECOSOC to hasten pend¬ 
ing studies of the employment issue, develop mt'thods to maintain full 
employment after the crutch of abnormal postwar demand should be re¬ 
moved, ask Members to report on action they were taking along these 
lines, and poll the specialized agencies regarding the anticyelical assistance 
they were prepared to render. 

These views gave the lull employiiK'nt campaign considerable impetus, 
and ECOSOC adopted the essence of the Conference recommendations in 
March 1948. Approximately a year later the Economic and Employment 
Commission considered a report by its Sub-C>ommission on Employment 
and Economic Stability which it criticized as excessively descriptive, vague 
and impractical. The Commission finally recommended that the Sub- 
Commission be abolished and that its work be carric:d on by the Secretariat, 
but it had no specific program to submit to ECOSOC. 

Labor Applies Pressure 

Due to the relative inaction of the United Nations and gathering clouds 
of a recession in the United States, the ILO General Conference, meeting 
in June and July 1949, asked its Governing Body to consider instructing 
the Director-General to prepare a comprehensive report on the subject, 
and the ILO staff began immediately to gather ammunition. 

When ECOSOC met for its ninth session, July and August 1949, it was 
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confronted not only by those events but by an ambitious anti-depression 
program submitted with mucb fanfare liy the Communist-dominated World 
Fcideration of Free Trade' Unions (WFTU). Alter examining the various 
materials prc'sented to it, ECOSOC adoptc'd a resolution placing the issue 
on the agenda of the nc'xt Goiu'ral Assembly session, wc'lcoming the coop¬ 
eration ol go\ ernme.nts, warning against restrictive reactions to dellationary 
tendencies, asking the Seeretary-Ckmeral to aiipoiut an expert group to 
report on measures to achieve i\iU employment, and urging govermnents 
to plan employiiK'nt policies so as to assist rather than binder economic 
dev('lopm('nt. 

During the subseejuent CeiuTal Assemldy consideration of the problem 
in the fall of .1949, the liberal forces urged stronger international action. 
The Soviet bloc used the oiiportunitv to adv(n*tis(' the virtues of its own 
unique panacea which, it was said, had entirely cured the disease' of unem¬ 
ployment, and newly Communist-controlled C/zechoslovakia introduced a 
resolution following the lifu's of the WIHTI proposal. The undercU'vc'loped 
countries pointed out that only basic ec-onomic development would absorb 
their unemployment. The Unitc'd State's stn'ssed the importance' of avoid¬ 
ing trade restrictions, while Australia and New Zealand arguc'd that full 
employuK'nt was th(' prerequisite for rc'iuoxing such restrictions. Finally 
the Assc'inbly adopted a resolution, introduced by Australia, recomnu'nding 
that each government take action, as the need should arise, to promote and 
maintain full and producti^'e employment, and reqiUJsting that E(X)S()C 
continiK' to study the problcju, especially with respect to underde\ eloped 
countries in such critical fields as agriculture'. 

Experts Produce Plan 

While the Assembly was still meeting, a group of experts appointed by 
the Secretary-C4eneral met from October to Deec'inber 1949 and prejiared 
a unanimous report. National and International Measures for Full Employ¬ 
ments' Their recommendations were divided into domestic' measures (adoii- 
tion of full cinploymt'iit targets and comprehensivij programs to achieve^ 
those targets) and international measures (programs to eliminate structural 
trade clisequilibria, create a high and stable How of investment, and main¬ 
tain extc'rnal disbursernc'uts in the face of internal fluctuations). 

At ECOSOCTs eleventh session, July to August 1950, the United States, 
United Kingdom and Canada submitted draft resolutions which tended to 
follow the general patlcrii of the experts' report. The British called for the 
boldest and most comprehensive international planning and cooperation, 
while the United States placed greater empliasis on eliminating obstacles 
to the free movement of r(\sources. Finally the Council adopted a resolu¬ 
tion which merged these different views’^: 

1. Regarding domestic measures, 

a) governments were requested to publish annual economic objectives 


6 UN Sales No.: 1949.11.A.3. 


7 ECOSOC Resolution 290 (XT). 
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(employment, production, consumption, investment, etc.); publish 
programs to achieve these goals (steady economic expansion, pi even- 
tion oJ rt.‘ce 5 sions, emergency measures to combat unemploynient, 
curbing of inflation, and promotion of mobility of labor); and furnish 
the Secrclary-Cieneral with full information; 
b) tile Sc'cretary-Gencral was requested to circulate questionnaires and 
submit results to the Economic, Em])loyment and Development Com¬ 
mission as the basis of reports to ECOSOC. 

2. Regarding international measures, 

a) governments were requested to intensify efforts to achieve balance of 
puyments at the highe^st possible level, while avoiding quantitatbe 
and cxcJiangc r(\strictions, reducing other trade barriers, eliminating 
discrimination, building normal currency and gold reserves, promoting 
a high and stable flow of investment, and avoiding measures injurious 
to otJier countries; 

h) the Secretary-General was requested to prepare a survey regarding 
these matters and submit it to the Economic, Employment and Devcl- 
ojiinent Commission as the basis for reporting to ECOSOC; appoint 
a group of three independent experts to assist the Commission; and 
appoint another expert group to study alternative ways of reducing 
the international impact of recessions; 
c) the IBRD and IMF were urged to strive to expand their lending to 
offset recessions. 

3. The Secretary-General was also requested to appoint an expert group to 
give special attention to the employment ])roblcms of the underdeveloped 
countries. 

The General Assembly briefly reviewed this action during its fifth session 
in the fall of 1950 and invited governments to cooperate in the program. 

During ECOSOC s thirteenth session, August 1951, the Assistant Secre¬ 
tary-General in charge of Economic Affairs, David Owen, reporting on a 
Secretariat survey,^ pointed out that only the United Kingdom had adopted 
a full employment standard fully in accordance with the previous ECOSOC 
resolution. The United States had established a weaker advisory procedure 
to serve as a possible guide for administrative policies. Also before 
ECOSOC was the expert report on the problem of unemployment in the 
underdeveloped countries which urged as the best antidote various meas¬ 
ures to hasten development.® 

Study Continues 

During the debate, the United Kingdom indicated that, while it felt it 
could keep its own internal house in order, it was afraid of having every¬ 
thing swept away by an external deluge (eyes towards the United States) 
and therefore valued stronger international coordination. The Soviet bloc 
and WFTU argued that much current employment in the west was hitched 
to nonproductive rearmament which was riding roughshod over the work¬ 
ers' living standards. While the anti-Commimist International Confedera- 
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tion of Free Trade Unions (ICFTU) recognized tire need for rearming, it 
also urged greater consideration for the welfare of the workers. The United 
States, France, Canada, Sweden and India explained that they did not feel 
that the adoption of rigid numerical full employment goals was technically 
or economically feasible. ECOSOC finally adopted resolutions giving the 
Secretary-General greater leeway in carrying out certain employment stud¬ 
ies and urging that greater attention be given to the problems of the under¬ 
developed countries. 

A group of five experts, appointed by the Secretary-General, reported 
in January 1952 that the principal means of reducing the international 
impact of recessions lay in the direction of commodity agreements, ex¬ 
panded long-term lending by the IBRD, and larger IMF reserves. On the 
basis of this and other studies, ECOSOG, during its fourteenth session. 
May to August 1952, adopted a resolution reiterating some of its past recom¬ 
mendations and also urging the IBRD and IMF to cooperate by liberaliz¬ 
ing their policies. In the summer of 1953 ECOSOC debated the matter 
again, giving special attention to the depressing effect of reduced arms 
expenditures following the Korean truce, and requested governments and 
various international agencies to cooperate in helping to maintain a high 
level of employment. 

The net aehievement of this give-and-take has been a thorough sifting 
of the problem so that the world knows more today than ever before about 
both the nature of the threat and what nations have done and are prepared 
to do to meet it. The United Nations has also reached a collective agree¬ 
ment among the major Western nations on a voluntary anti-depression plan 
which at least has the potential of helping to prevent mass unemployment. 
Under the League this problem was just beginning to be explored. Knowl¬ 
edge and theory were less advanced, and no joint comprehensive plan was 
ever formulated. But this brief review also demonstrates that there are 
still differences of opinion among nations on this question and that many 
governments are not yet ready to enact any binding program either domes¬ 
tically or internationally. Furthermore, the Secretariat staff responsible 
for this area has been increasingly burdened with peripheral assignments 
and has not taken full advantage of the opportunity for integrated analysis 
of national reports and the formulation of recommendations for future 
action. 


Fiscal Policies 

The United Nations’ “fiscal” activities deal mainly with international 
aspects of national tax and governmental budgetary matters. A major mo¬ 
tivating force is the interest of governments and business groups, especially 
the International Chamber of Commerce, in reducing external taxes, re¬ 
ferred to as the problem of “double taxation” (taxation of a single enter¬ 
prise by two or more countries). Another factor is the desire of govern- 
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ment and business to obtain accurate information about the budgetary 
health of various countries. FinaJly there is tlic desire to render technical 
assistance to iiiipjove national ta.\ and budgetary policies and administra¬ 
tion. While these efforts continue tlui acti\iti(is of the League of Nations 
Fiscnl Committee, there is much more emphasis now upon direct technical 
assistance which has been gi\en first priority. The prineijial agencies con¬ 
cerned are the L’COSOC and its Fiscal Commission w'hich have provided 
general policy direction and the Secretariat Fiscal Division which has done 
most of the work. 

Technical assistance has been given oji such matters as budget adminis¬ 
tration, technical training, and tax policies and administration. More re¬ 
cently particular attention has bc'cn giver'll to advising on tax relief to 
encourage imestment in the miderdevelopc'tl countri(;s. And an ambitious 
Xniblication program has produced periodic information on the financial 
position of various countries, tc'xts of international tax agivements, budget¬ 
ary procedures, and the effect of taxation on foreign trade and iiivestmcmt. 


TranspoHalion and Commiinicalions 

No man or word can cross a national Iwundary without some degree of 
international cooperation in the companion fields of transportation and 
communications. 'I'lie extent of collaboration in these areas has depended, 
as in other fields, on a we ighing of bcriefits against sacrifices, especially 
financial, heavily influenec'd by the interests of the iJredominant powers. 
It is not surprising, therefore, that the greatest progress has been made in 
matters of technical assistance, facilitation of international movement, and 
standardization of procc'duros and ecjuipinent in the interests of eflicicmcy 
and safety where the return has seemed greater than the outlay. The 
greatest resistance has occurred in connection with proposals to regulate 
rates and volume of business. 

The major agencies involved have been ECOSOC, its Transportation and 
Communications C^ommission (TCC), the proposed Inter-Governmental 
Maritime Consultative Organization (IMCO), International Civil Aviation 
Organization (ICAO), Universal Postal Union (UPU), and International 
Telecommunication Union (ITU). Reference has already been made 
above, in the reconstruction and development section, to the closely related 
activities of the three ECOSOC regional commissions regarding their foster¬ 
ing of cooperation and development in these fields. 

General Direction and Coordination 

Within the relatively loose-jointed United Nations economic and .social 
system, nothing is more loose-jointed than the collection of programs deal¬ 
ing with transportation and communications, even more so than in League 
days. To provide at least a gentle shepherd for this rambling flock, 
ECOSOC created the Transport and Communications Commission (TCC) 
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in June 1946 to proxiclc* gc^neral assistance in this field; it was to furnish 
advice on coordinating the work of the si)ccialized agencies, substantive 
recommendations in fields not covered by any permancuit international 
organization, and sugg(.‘stions regarding new conventions and machinery 
wher(^ appropriate. As it has evolved, the TCC has tendt‘d to concentrate 
on the gaps where there* are no specialized agencies: maritime shipping and 
inland transport (rail, waterways, motor, and pipelines). By and large, it 
has not crossed the paths of the specialized agencies except for bric‘l peri¬ 
odic reviews of their acti\ iti('s and consider ation of coordination ])roblems. 

One of the first inl(Tagency issu(\s that tlu‘ TCC dealt with was the 
matter of iini)ro\ing coordination among the fields of shipping, ax iation, 
and teleconununications in the intcTest of greater safeix' of life at sea. In 
accordance xvith suggc'stions of the TC^C and E(X)SOC, the United King¬ 
dom sponsored an International CJonfcTcrice' of Safety of lafc' at Sea in 
London, April to June 1948, xvhich prepared a nexv convention in this field 
to replace an oiitmodc'd 1929 agrc'ement. It also approved the International 
I\egnlatuRis tor Preventing Collisions at Sea, 1948, and a number of other 
recommendations. 

Another problem has been the matter of encouraging the reduction of 
passport and cusloms barriers. On ECOSOC’s initiative, a meeting of ex¬ 
perts, hc'ld at Cenex a in April 1947, i)roducc‘d a series of recommendations 
to case loassport foimalities, abolish visas xvlierc i)Ossible, reduce visa fec\s, 
and simplify otluT frc'iiticT rc'gulations. CoxcTiimc'nts were something less 
than (Mitliusiastic, howevea', about calling furtluT meetings to continue this 
C‘fforl, and ECOSOC considcaed it siilHcaent to approve the' gcaieral tenor 
of these rcHomimaidations and urge bilateral agrecanents to implcanent 
them. In 1950, in resx)C)nse to a recommendation by tlie Intc'rnational 
Chamber of Commerce, the TCC recommended that goxernments take 
action to facilitate the intcanational mox emcait of goods, pending tht' estab¬ 
lishment of the ITO whic-h would have jurisdiction to deal further with 
the problem. 

By 1951 tile Secretary-General reiiorted that eighty-three bilalcaail agree- 
mcaits had bc'en concluded mutually abolishing visa recjuiremenls. The 
same year the TCC and ECOSOC decided to poll governmc'nts regarding 
the liberalization of customs regulations regarding tourists’ automobiles and 
baggage, on the basis of drafts prepared by the ECE, the World Touring 
and Automobile Organization, and the International Union of Official 
Travel Organizations. The Secretariat was also requested to study the 
transportation of dangerous goods (dynamite, chemicals, etc.), as well as 
national discrimination in the matter of transportation insurance. At its 
next session, February 1953, the T("G recommcmdc'd that the casing of 
tourism be dealt with at an international conference to be held in 1954, 
that the movement of dangerous cargoes be examined by a committee of 
experts, and that the insurance discrimination question be referred to GATT 
and IMF. 
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Maritime Shipping 

The United Nations’ chief function in the maritime sphere lias been to 
act as middleman, facilitating the transition from the temporary postwar 
United Maritime Consultative Council to the proposed ])i“rinancnt Inter- 
Governmeutal Maritime Consultative Organization, the planning of which 
was discussed in Chapter 9.'“ The smaller nations, however, have been 
reluctant to ratify the basic agreement liecause they fear it will saddle them 
with great-power domination and costly safety, labor, and other regulations. 
Scandinavian .shippers have resisted the United States-supported anti-cartel 
provisions. Marking time during tliLs extended gestation period, the TCC 
and ECOSOC have made several substantive sallies in this area regarding 
proposals for standardized measurement of maritime tonnage and for alle¬ 
viating the pollution of sea water by ships’ oil, but with little success. 

Inland Transportation 

Under some pressure from the local interests concerned, the TCC decided 
generally to leave the major problems of coordination and development of 
inland transportation to the regional commissions, a development scarcely 
anticipated when the TCC was first planned. In this c'onnection the TCC 
used its influence to have the ECAFE Inland Transport Committee created. 
At the same time, the TCC did initiate a conference to revise two 1926 
Conventions on Road and Motor Transport and a 1931 Convention on the 
Unification of Road Signals. This United Nations Conference on Road and 
Motor Transport, which met in Geneva from August to September 1949, 
produced a new International Convention on Road Traffic covering all 
aspects of international road transport. Because of stubborn differences, 
however, between the American and European schools of road signals, no 
general agreement could be reached in that area. 

The following spring the TCC asked the Secretary-General to appoint 
a committee of seven experts, representing a wide variety of road signal 
traditions, to try to cut the Gordian knot. These brave Alexanders returned 
in 1952 with a t'ompromise draft Convention on a Uniform System of Road 
Signs and Signals which was approved for signature by the TCC in 
Febniary 1953. The TCC also recommended in March 1951 that an expert 
study be launched to achieve greater standardization in the licensing of 
drivers, although the Soviet Union solemnly declared that this was entirely 
a matter of dome.stic jurisdiction. After considering, from 1949 to 1951, the 
problem of how to coordinate the regulation of all forms of inland trans¬ 
portation, as great an issue internally as internationally, the TCC decided 
to shove that controversy into the ample laps of the regional commissions. 

Aviation 

The United Nations’ interest in the ever-increasing development of the 
network of world skyways has been expressed primarily through its affiliate, 

to See pp. 255-256. 
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the International Civil Aviation Organization (ICAO), with some periph¬ 
eral consultation with related organizations such as ECOSOC, TCC, 
UPU, ITU, WHO and WMO. The evolution of these activities has con¬ 
tinued the pattern of interests revealed during the 1944 Chicago Confer¬ 
ence: domination by the great air powers (United States, United Kingdom, 
France, Netherlands and Sweden), greatest cooperation in “navigation” 
matters (development and standardization of technical equipment and pro¬ 
cedures), and slowest progress in tlie “transport” field (rates, routes, vol¬ 
ume, frontier formalities and general financial questions). 

Regarding the “freedoms” controversy in the “transport” field, the cause 
of so much grief at (Chicago, the United States and United Kingdom 
reached a bilateral compromise at Bermuda in February 1946, outside 
ICAO. There the United States agreed to rate-fixing to satisfy the British, 
while the latter abandoned frequency and capacity regulation. Shortly 
afterwards the United States concluded similar agreements with France 
and Belgium. Further efforts to reach a general agreement led to a .special 
ICAO conference at Geneva during November 1947, where the controver.sy 
focused on conditions surrounding the fiftli freedom. This time the major 
air transport countries, led by the United States and United Kingdom, 
agreed on the Bermuda pattern with the addition of compulsory arbitration 
to settle rate disputes. But the underdeveloped countries blocked a solu¬ 
tion by their insistence on additional protection of their own interests, 
especially in connection with the filth freedom. Although there was wide¬ 
spread agreement on some minor issues, this failure on the “freedoms” ques¬ 
tion pul a slop to further intensive efforts to formulate a multilateral accord 
and left nations to work out bilateral agreements on routes and rates, chiefly 
following the Bermuda model. This leaves tlie world much farther from 
freedom of transportation in the air than on the sea and subject to all kinds 
of special bargains, although the influence of the United State.s-United 
Kingdom policy has introduced an element of semi-standardization.^^ 

Progress by “Annex.” In the technical “navigation” field, ICAO began to 
hit its stride during 1948 when the Council approved five technical “an¬ 
nexes” to the ICAO Conveutiou regarding personnel licensing, rules of the 
air, meteorological codes, aeronautical charts, and dimensional units to be 
used in air-ground communications. These became binding, in accordance 
with the ICAO Constitution, when not rejected by a majority of the mem¬ 
bers within stated time limits. During the subsequent years of 1949 to 1952, 
nine more annexes as well as various amendments to previous annexes were 
also adopted. Moreover, an ambitious program of regional air navigation 
meetings was initiated to plan the development of local facilities and adopt 
special procedures where appropriate. Studies were also launched on sev¬ 
eral problems, such as the simplification of airport formalities and reduction 
of costs. 

II See analysis in Virginia Little, “Control of International Air Transport,” Interna¬ 
tional Organization, Vol. 3, No. 1 (February 1949), pp. 29—40. 
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To spread the burden ol maintaining navigational facilities in sparsely 
settled areas, ten member states were engaged by 194b in a joint support 
project to provide approximately thirty ships to man thirteen weather sta^ 
tions” in the North Atlantic (reduced to twenty-five and ten, respectively, 
in 1949) to assist in mattcTS of wc'ather information, navigational aids, com> 
munication facilities, and search and rescue'. 'I’his cooj^eration, which had 
begun in 1946, paid early and dramatic div idends when one of these ships, 
the United States Coast Guard cutt(*r Bihh r(‘scued sixtv-ninc passengers 
and crew from the United States flying boat Bermuda Sky Queen, forced 
down in the North Atlantic in October J947. Jn Octobc'r, ]9o3, however, 
the United States annoimc.(‘d its witlidraw^al from the system on the ground 
that the cost was not matclu'd by thc^ benefits rec('i\ ed, but several aviation 
and shipping spokesmen w(*re critical of this mo\ c. Agrecnu'iit was reached 
in 1948 and 1949 to provide* joint support for ciTtain fac*ilities in Iceland, 
Greenland, and the Faeroe Islands. K'AO also adopted in 1948 a Conven¬ 
tion on International Recognition of Rights in Aircraft, the C‘oneIusion of 
twenty years of wrangling over the issue. This measure was designed to 
simplify aircraft financing, thus facilitating the introduction of new equip¬ 
ment. 

In 1951, after two years’ study and consultation with KCOSOC^ and the 
Fiscal Commission, ICAO approved several resolutions aimed at alh'v iating 
multiple, discriminatory, and unduly burdensome taxation. The greatest 
advance in technical assistance activities came with th(^ cn'alion of the UN 
Expanded Program and an initial allotment to ICAO of $500,000, covering 
the period June 1950 to December 1951, which providi'd support for le^ch- 
nical advice to ten governments and arranging with twelve countries for 
the granting of fellowships. K.'AO also sponsored a Diplomatic (Conference 
on International Air Law in Rome, Septcml)c'r to October 1952, wliich 
adopted a new convention to rc'gulate liability for damage caused by 
foreign aircraft to third parti(\s, replacing an outmoded 1933 Rome con¬ 
vention. During February 1953 ICAO called the first special Air Navigation 
Conference in Montreal which recommended improvements in simplified 
air-ground reporting, aids to landing under r>oor visibility conditions, and 
radar trallic control requirements. The ICAO Council also happily an¬ 
nounced the settlenu'ut of an India-Pakistan disi)utc on non-traflic stops. 
The parties had agreed to create two twenty-mile wide corridors through 
Pakistani territory to Afghanistan. 

Telecommunications 

The startling rapidity with which words, and now pictures, can be 
flashed around the world has made this a very active field, albeit increas¬ 
ingly incomprehensible to the layman. The United Nations’ principal arm 
in this area has been the ITU, with some consultation with ECOSOC, TCC, 
UPU, ICAO, and WMO. In reviewing the evolution of these operations, 
one must be aware that the greatest technical advance, hence the greatest 
activity, in recent years has been in the radio field where the United States, 
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motivated by commercial as well as governmental interests, has been a 
major force in the effort to bring order out of chaos in the allocation of 
radio frequencies. 

The year 1947 was devoted chiefly to reorganizing the ITU at the Inter¬ 
national Telecommunications Conference at Atlantic City, July to October 
1947, discussed in Chapter 9.*- The Administrative Radio Conference, 
which met at the same time, revised the 1938 Cairo Radio Regulations by 
extending the world-wide frequency allocation table from 200,000 to 10,500,- 
000 kilo-cycles. The new allocations were to be recommended by a series 
of regional and service (broadcasting, maritime, aeronautical, etc.) con¬ 
ferences, and registered by a Provisional Frequency Board (PFB), with 
the advice of an expert International Frequency Registration Board 
(IFRB). It was hoped that this vastly complex job would be completed 
and the PFB dissolved by the end of 1949. Two of ITU’s regular technical 
advisory bodies, the International Telegraphic and Radio Consultative 
Committees, also met during 1948 to formulate agreements on a multitude 
of technical questions. 

The International Administrative Telegraph and Telephone Conference 
met at Paris, May to August 1949, to revise the telegraph and telephone 
regulations last reviewed at C’airo in 1938. A speeial aim in this connection 
was to satisfy the United States, Canada, and certain other countries which 
were not parties to the 1938 regulations. While only minor changes were 
made in the telephone regulations, several major alterations were made in 
the telegraphy field in the direction of reducing the categories of telegraph 
messages, equalizing rates over the same routes, and stabilizing the mone¬ 
tary values of rates in terms of the French gold franc. As part of these 
arrangements tlie United States and Canada were also persuaded to join 
the club. 

Although many frequency questions still remained unsolved, the Extraor¬ 
dinary Administrative Radio Conference, twice postponed, was at last held 
in Geneva, August to December 1951. The compromise worked out was to 
adopt final allotments for certain sectors of the sireetrum, princiirally below 
4,000 kilocycles, and in the still unsettled sectors, chiefly between 3,950 and 
27,500 kilocycles, to devise a “process of evolutionary adjustment ... re¬ 
quiring a period of years.” It was also agreed that the IFRB was to ride 
herd over the whole arrangement, without binding authority but with 
strong technical competence and advisory influence, llie three consultative; 
committees were especially active during 1951, and two of their respective 
plenary assemblies (telephone and radio) met to ai5i>rove many technical 
recommendations on such matters as methods of specifying international 
telephonic transmission quality and standards of television quality. 

Postal Relations 

The United Nations a£Bliate chiefly concerned with international postal 
affairs is the Universal Postal Union (UPU). Fortunately, this is still a 
See pp. 257-258. 
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sheltered area relatively unruffled by the winds of world politics. As in the 
case of the ITU, the IJPU was principally concerned during 1947 with its 
basic postwar reorganization during tlie twelfth Postal Congress at Paris 
from May to July. There were also change's in various postal regulations 
facilitating money orders, C.O.I). transactions, the mailing of newspapers 
and periodicals, and airmail. From that time until the following Congress 
in 1952, the Executive and Liaison CJommittee and the Bureau conducted 
the UPU’s busin(!ss, devoting primary attention to consulting with ICAO 
and the International Air Transport Association (airlines association) to 
reduce airmail costs,, facilitating technical advice to postal administrations, 
standardizing statistics, and simplifying parcel traffic. A Technical Transit 
Committee also began in 1949 to try to improve and standardize the com¬ 
putation of land and sea rates. The thirteenth UPU Congress met in 
Brussels, May to July 1952, with the representatives of ninety-one countries 
present, to consider more than 1,700 proposals for amending the acts of the 
previous Congress. 

Meteorological Activities 

Tlie halting of air traffic by storms, interruption of radio communica¬ 
tions by lightning, or the artificial inducement of rain — all these art^ 
“meteorological” (weather) problems that have concerned the United Na¬ 
tions through its irartner agency, the World Meteorological Organization 
(WMO), in cooperation with other bodies such as the ITU and ICAO. 
The first WMO Congress did not meet until March to April 1951 in Paris, 
and most of its attention had to be devoted to administrative matters, espe¬ 
cially smoothing the transition from the previous nongovernmental Inter¬ 
national Meteorological Organization to the new governmental agency. 
From that time on, WMO’s principal activities centered around the prepara¬ 
tion of provisional technical regulations, pending approval by the next 
Congress, to guide national meteorological services in their procedures; 
preparation of a weather observing manual for aircrews; revision of a 
1932 International Cloud Atlas; preparation of world maps on thunderstorm 
activity in collaboration with the ITU Radio Consultative Committee; 
provision of technical assistance to develop meteorological services in spe¬ 
cific countries; and collaboration with the United Nations to advise on the 
development of arid zones. As part of this program the WMO regional 
associations and technical commissions also began to function during 1952. 


Stalistical ActivUies 

All economic and social progress must be nourished with accurate and 
comprehensive statistical information. The failure to prevent such catastro¬ 
phes as depressions and to cure them once they have occurred has been 
partially due to the lack of such intelligence. The United Nations’ chief 
agent in this field is the ECOSOC Statistical Commission, backed up by the 



trade, monetary and other activities 593 

Secretariat's Statistical Office, in collaboration with other parts of the 
United Nations and all the specialized agencies. 

Since the Statistical Commission met for the first time from January to 
February 1947, it has been instrumental in achieving considerable improve¬ 
ment and coordination in a field in which every government and agency 
tends to resist outside encroachment. One of the Commission's primary 
accomplishments has been to bring about an appreciable increase in the 
standardization of statistical methods, thus facilitating comparison. Land¬ 
marks in this effort are recommended manuals in two basic fields: the 
International Standard Industrial (Classification of Economic Activities, 
approved in 1948, and the Standard International Trade (^Classification, ap¬ 
proved in 1950. More specialized standards have also been formulated in 
the areas of population censuses, transport statistics, basic industrial data, 
industrial production and price indexes, vital statistics, and national income. 

Hand in hand with the standardization effort, the Commission has tried 
to improve the quality of statistical information. Many studies have been 
prepared in this connection regarding population, industry, national income, 
vital statistics, and general sampling problems. Beginning in 1949 increas¬ 
ing attention was also given to providing statistical technical assistance to 
underdeveloped countries. 

Within the United Nations systcan, the Statistical Commission has grad¬ 
ually, and not without some friction, established itself as the coordinating 
center to eliminate duplication and conflict among the many agencies whose 
unquenchable thirst for statistics has often harassed national governments. 
The United Nations’ statistical publications provide a remarkably broad 
and intensive picture of world-wide economic and social activities. These 
include: 

Statistical Yearbook, comprehensive series of all kinds of data; Demographic 
Yearbook, covering population, vital statistics and migration; National In¬ 
come Statistics of Various Countries, presenting estimates of national income 
and its components; Yearbook of International Trade Statistics, giving data 
on trade by commodity and country of origin and destination; Monthly 
Bulletin of Statistics, monthly or quarterly data on some 2,000 series; Popu¬ 
lation and Vital Statistics Reports, quarterly; A Summary of World Trade 
Statistics, quarterly; Direction of International Trade, quarterly issued jointly 
by the Statistical Office, IMF, and IBRD. 

Bejlectioris on Economic Aclivilies 

Measured in ideal terms, the United Nations’ economic efforts seem puny 
and faltering indeed. Judged, however, by the more realistic yardstick of 
what the world has known in the past, especially during the League era, 
the United Nations performance seems a heartening chapter in the history 
of international collaboration. The new emphasis is on building a better 
world rather than merely protecting and patching the old one. Never did 
the League think in such positive terms. Never did it take so much direct 
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action through its own personnel regarding so many problems in so many 
parts of the world. Today it is far truer of the United Nations than of the 
British Empire to say that the sun never sets on its activities. Nor is it the 
exclusive club of the Europeans, as the League tended to be. It is now the 
forum of Asians, Africans, Americans and other peoples never directly 
represented in the League. 

An especially remarkable aspect of this progress is the evolution of the 
campaign to develop the underdeveloped countries. In League days even 
the most enlightened oliscM vers of the world scene assumed that the gap 
betwc;en rich and poor countries was as much a part of the nature of things 
as the gap between rich and poor individuals. Wliile the less fortunate 
nations might climb a bit higher, it was assumed they must do so chiefly by 
tugging on their own bootstraps. Their economic backwardness was, if not 
inherent, certainly deeply and firmly rooted in their natures. There was 
not very much anyone else could do — certainly not the League — to hustle 
their economic progress. 

Today this attitude is fast becoming as extinct as the dodo, chiefly under 
the impact of United Nations debates and action, centering principally 
around the technical assistance program. We must recognize, of course, 
that the major force behind this remarkable effort has not been spontan¬ 
eous altruism on the part of the developed countries but the recent revolt 
of the less developed countries th(*mselves, spurred on by the events of 
World War II, the egalitarian principles of many westerners who have 
come in contact with them, the leadership of inspiring figures such as 
Mahatma Gandhi, and the encouragement of the Communists. While the 
United Nations has not been the recipient of the major portion of national 
development funds, it has exerted significant influence on national programs 
and, at the same time, has carried out hundreds of its own projects in most 
countries of the world. There is no doubt that this has been one of the most 
revolutionary constructive international forces in history. 

The new positive emphasis also reflects an increasing recognition that 
the problem of war, still thought to be man's principal nemesis, has its roots 
in a thousand and one contributing causes of tension, including economic 
difficulties, from burdensome land tenure practices to industrial unemploy¬ 
ment. The United Nations' efforts also represent a growing appreciation on 
the part of most nations, including the greatest, that the multilateral ap¬ 
proach has certain iiractical advantages over the bilateral. Chief among 
these are the spreading of financial burdens, the availability of a richer 
\'ariety of cultural and technical resources, and the greater willingness of 
countries to cooperate with an enterprise in which they have a voice and 
which represents no single national interest, although one or two may 
exert strong pressures. 

What Has the UN Achieved? 

The key question, of course, is: how much has the United Nations really 
accomplished in the economic field? The first point that emerges from all 
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the evidence presented above is that one would be quite mistaken to assume 
that the United Nations aud the specialized agencies have exercised no real 
influence merely because they were given no binding legislative authority 
and only limited funds. While these shortcomings are serious, they are far 
from insurmountable. Tliese agencies have accomplished much, both 
directly and indirectly, as the result of a number of informal sources of in¬ 
fluence: the weight of the governments supporting their resolutions, espe¬ 
cially the great powers; the revealing and analytical qualities of the infor¬ 
mation which they have har\ested and winnowed; the cogency and utility 
of their recommendations; the ability and prestige of their staffs; and the 
impact of their limited capacity to control various s('r\'iccs, particularly 
relief and technical assistance. These are the factors that give these agencies 
actual effectiveness far beyond the apparent limits of their c-onstitutions 
and budgets. 

When one looks back over the broad pattern of concrete achie\'cments, it 
is scarcely surprising that the principal advances have come where the 
major powers exerted strong influence, wluTe resistance was weak, and 
where money and skills were available to meet various national needs. Be¬ 
tween 1945 and 1953, aiiproximately $5 billion worth of relief supplies 
have been furnished to thousands of destitute through UNRRA, IRO, 
UNICEF, United Nations Relief and Works Agency for Palestine Refugees, 
and the United Nations Korean Reconstruction Agenc:y. Approximately 
four hundred diflerent types of technical assistance were being furnished, 
as of 1953, to most countries of the world tlirough the United Nations and 
specialized agencies at an annual cost of approximately $20 million. The 
IBRD has furnished limited fiuaiieing for reconstruction and development 
loans totaling $1,664 million through 1953, and the IMF has provided sim¬ 
ilar financing, totaling $918 million tlirough April 1953. And a vast amount 
of research, policy formulation, aud circulation of information regarding 
all the economic issues mentioned above has been accomplished at only the 
cost of staff services and dissemination, something on the order of $20 
million a year. 

But it would be a patent falsehood to paint only the bright highlights of 
this picture without adding the shadows. The most debilitating weakness 
stems from the continued reluctance of nations to suiTender their freedom 
of resources and policy to the direction of international organizations. Most 
of the smaller nations are just as guilty of this attitude as are the greater 
states, but the resistance of the latter is more crucial, hence more notice¬ 
able, because their resources exert such decisive influence. Yet one should 
remember that this is a rtdative, not an absolute, question. No state, not 
even the greatest, is or can be absolutely independent in actual practice. 
The mightiest have surrendered considerable freedom of action at some 
times on some issues. Nonetheless, as indicated above, the resistance to 
international cooperation, especially on the part of the United States, has 
seriously hobbled such efforts as maintaining the continuity and providing 
adequate local supervision of post-World War II relief and rehabilitation, 



506 


LEAGUE AND UNITED NATIONS AT WORK 


Gnancing economic development, regulating the production and distri-^ 
bution of various agricultural, industrial, transport and communication 
goods and services, and reducing certain trade and monetary barriers. 

The reluctance to surrender national independence expresses itself in a 
pervasive niggardliness regarding national financial contributions that fun¬ 
damentally handcuffs all United Nations economic functions. Most striking 
evidence of this is that the largest contributor, the United States, has con¬ 
stantly insisted on administering the overwhelming portion of its economic 
assistance through non-United Nations channels. Of a total of $30.6 billion 
spent by the United States on economic aid from July 1945 through June 
1951, only about $4 billion, or 13 per cent, was expended through UNRRA, 
the United Nations, and the specialized agencies.^** While national contri¬ 
butions to the United Nations have been greater than those given the 
League, they are still a mere drop in the bucket compared with what is 
regularly spent on national administrations. Neither ECOSOC nor its com¬ 
missions nor the specialized agencies ever have enough funds to do more 
than hang on to the tail of the economic bull and cry hopefully for national 
action. Nonetheless, one would be mistaken not to appreciate the signifi¬ 
cance of the trend towards giving greater funds, hence more direct opera¬ 
tional scope, to the United Nations as compared with the League. 

Essence of United Nations Function 

On balance, one must recognize that most of the United Nations’ eco¬ 
nomic activities have taken the form of a ilow of substantial “know-how” 
and modest grants and loans from the richer to the poorer nations. The 
gains to the richer powers have not come primarily in their receipt of 
foreign technological and material assistance but in reducing political and 
economic tensions injurious to their world-wide interests, developing new 
markets, eliminating the competition of lower standards, reducing trade 
barriers, improving the “climate” for investment, increasing the knowledge 
and understanding of economic forces, fostering healthier monetary condi¬ 
tions, and facilitating transportation and communications, chiefly in terms 
of the standards of the more developed countries. 

While the major powers have paid a price for these benefits (costs of 
financial and technical assistance, lowering their own trade barriers, and 
binding themselves to some common standards) their concessions have 
been relatively minor, and they have considered the gains well worth the 
price. Where this has not been the case, they have not agreed to co¬ 
operate. 

This is not to say that the smaller nations have not also gained. They 
have reaped the many benefits just enumerated. Their position as the bat¬ 
tleground in the struggle against communism has greatly enhanced their 
bargaining power (reflected in the numerous jokes about aid being allo- 

Foreign Aid by the U.S. Government, 1940-51 (Washington: U.S. Government 
Printing Office, 1952). 
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cated in proportion to the numbers of local Communists). But their gains 
have come primarily where their interests and those of the dominant pow¬ 
ers have seemed mutually advantageous, particularly to the latter. It is 
true, they have forced some concessions, but they have never had the polit¬ 
ical and economic power to compel the great powers to do anything they 
firmly resisted. The latter, especially the United States, have always held 
the upper hand. 

This analysis does not prove, however, as is sometimes alleged, that 
United Nations economic activities are a worthless sham. This system has 
all the advantages and disadvantages of any loose confederation, as distin¬ 
guished from a more integrated federation. The domination of the rich 
and powerful is not fundamentally different from the balance of power 
within most national governments, including those that allege they operate 
primarily for the poor and weak, such as the Soviet Union. The principal 
failing of the United Nations system is that the Member states have refused 
thus far to surrender any major portion of their freedom of action. Hence 
the United Nations must speak softly, in recommendations rather than 
legislative acts. It must depend for its effectiveness more on unpredictable 
(id hoc support than generally accepted and strongly organized administra¬ 
tion and enforcement. Nonetheless, the United Nations proc(?ss does pro¬ 
vide an indispensable forum for balancing the interests of the large and 
small, with the middle x^^wers often xilayhig a strategic mediating role. 
One must never forget moreover, that governments’ concei>ts of their self- 
interest are not static. They have Ix^cn and are now being enlightened and 
liberalized by negotiations within these many economic and social bodies. 
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Social and Cultural Activities — League 


Labor 

Having built ur a tremendous reservoir of political and economic pressure 
during World War I and at the Paris Peace Conference, organized labor 
was able during the first few postwar years to push through the sluice gates 
of the International Labor Organization (ILO) a considerable flood of 
reform conventions. The way had been carefully prepared for this cam¬ 
paign since the measures adopted dealt with fields in which there was the 
most obvious need for international cooperation, in which there had already 
been some international activity, in which there was the most effective 
organized pressure on the part of labor (largely industrial and maritime, 
rather than agricultural or commercial), and in which the Peace Confer¬ 
ence had recommended action according to the provisions of Part Xlll of 
the Versailles Treaty. 

As labor drove ahead, however, its credit was quickly consumed, and 
employer resistance increased. While the ILO was able to grind out sixteen 
conventions during its first three years, 1919 to 1921, not a single one was 
approved during the next tliree years. And it required an additional eight 
years to formulate sixteen more conventions. During this iiainful uphill 
march, the ILO began to develop a more thorough method of drafting its 
conventions and recommendations, explore more controversial questions, 
experiment with a more selective approach through special conferences lim¬ 
ited to certain regions or industries, and supplement the traditional prog¬ 
ress-by-convention aj)proach with other instruments such as direct technical 
assistance and the formulation of model statutes. Then, when the depres¬ 
sion struck, the Organization concentrated its attention on those problems 
that seemed most directly connected with that crisis, particularly unem¬ 
ployment. Having glanced at this general pattern of interwar development, 
it is interesting to look more closely at the particular battle fields where the 
principal skirmishes took place. 

General Conditions of Work 

Hours and Wages. For generations laboring men have been primarily 
concerned with what American workers have traditionally called “pork 
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chops”: largely the basic essentials of hours and wages. While the ILO 
was remarkably active on the hours question from the veiy beginning, it 
never got past the front door of the wages problem. During the first ILO 
Conference, held at Washington in 1919, the workers concentrated their 
fire in order to win a comprehensive hours convention. The convention 
which was adopted, the first to be approved by the Organization, provided 
an eight-hour day and a forty-eight-hour work week in industrial under¬ 
takings. Although this measure won a two-thirds majority, it aroused con¬ 
siderable employer alarm and was never ratified by any major industrial 
state during the iuterwar period. Nevertheless, all states, including the 
more advanced, were influenced by its provisions, and many of them sub¬ 
sequently followed them without actually ratifying the convention.* 

Because of the opposition which confronted labor on this (juestion, it was 
not until 1930 that the ILO was able to agree to extend tlie principles of 
the 1919 convention to commercial employees. Then, in relatively quick 
succession, other conventions were adopted to limit working hours for par¬ 
ticular groups: coal miners, in 1931; sheet-glass workers, in 1934; seamen, 
in 1936; and road transport workers, in 1939. 

A coinijanion effort, in response to the widespread unemployment result¬ 
ing from the depression, was the campaign to seek even further reduction 
of hours, not so much to ease labor’s load as to spread it among the mil¬ 
lions who had no jobs. The Organization adopted a resolution in 1935 ap¬ 
proving the principle of the forty-hour week, later extended through con¬ 
ventions to glass bottle works, in 1935; public works, in 1936; and textiles, 
in 1937. 

Another prong in labor’s attack upon the hours question was its constant 
effort to win agreement on guaranteed weekly rest periods and annual 
holidays-with-pay. During the early iieriod, when conventions were being 
passed left and right, labor succeeded in obtaining one in 1921 which pro¬ 
vided for a weekly rest period of twenty-four consecutive hours in industrial 
enterprises. A recommendation was also passed the same year proposing 
the same treatment for commercial employees, but not even a recommenda¬ 
tion on the subject could be won for agricultural workers. Then, in 1936, a 
convention was adopted providing for an annual paid holiday of at least six 
working days for stipulated industrial and commercial undertakings; at 
least twelve working days for workers under sixteen years of age. The same 
year another c-onvention was also approved providing annual paid holidays 
for seamen, but again nothing was done for farm laborers. 

The difficult question of wages not only gave rise to intense differences 
between labor and management but also required a more sensitive form of 
regulation than could be provided through the inflexible and cautious 
medium of conventions. Thus the ILO did little more than prepare nu¬ 
merous studies on the question and adopt a convention in 1928 aimed at 
providing national minimiim wage agencies, particularly for trades and 
home industries in which there was no effective regulation of wages 

1 By September 1, 1939, eighteen middle and small nations had ratified. 
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through collective agreements and in which wages were exceptionally low’. 
Organized labor and management in the more advanced countries, wlio 
dominated the ILO, tended to support such measures as a means of defend¬ 
ing themselves against substandard competitive labor practices but still 
preferred to arrange their own terms through private bargaining. 

Health and Safety. Before tlie ILO was anything more than a dream, 
the long campaign to prohibit by international agreement the iise of i)oison- 
ous white phosphorous had dramatized the need for international coopera¬ 
tion to protect workers’ health from unscrupulous competitive methods. 
Consequently it is not siu’prising that the ILO and particularly its Indus¬ 
trial Hygiene Service have been active in this field from the very beginning. 
A recommendation was adopted at the first Conference urging all ILO 
members to adhere to the 1906 Berne convention prohibiting the use of 
white phosphorus in the manufacture of matches. The same year the ILO 
also approved a recommendation on disinfection against anthrax, although 
it was not felt that the disinfection process had been sufficiently develoijed 
to warrant a convention. At the same Conference the ILO also recom¬ 
mended that governments establish industrial health services which would 
coordinate their efforts with the work of the ILO. In 1921, a convention 
was adopted forbidding the use of white lead except under certain limited 
circumstances, and in 1925 another was formulated to prohibit night work 
in bakeries, which htid always been the traditional way of providing fresh 
bread for the world’s breakfast. In addition to these measures, the ILO ap¬ 
proved other conventions and recommendations dealing specifically with 
the health of women and children as part of broad programs to gi\’e special 
protection to those groups which me discussed in greater detail below. Al¬ 
though no comprehensive labor health code was ever adopted by the ILO, 
a proposed code was published by the InteruatioiuU Health Office in 1933. 

The ILO tried not only to protect workers from disease but also to sbield 
them from accidents which so often and so needlessly rob society of val¬ 
uable human resources. While European governments had long recognized 
»a responsibility to protect workers from such mishaps, the early doctrine 
of “safety first” in the United States had placed primary responsibility upon 
the worker. Then, in the twentieth century, American governmental author¬ 
ities also became active in this field and began to compel the payment of 
compensation for injuries caused by certain types of accidents which led 
employers and insurance companies to initiate an intensive anti-accident 
campaign. These considerations were among the factors which caused the 
ILO to adopt a recommendation in 1923 urging the organization of national 
factory inspection agencies and another recommendation in 1926 calling 
upon states to establish similar agencies to inspect seamen’s conditions of 
work. Then, in 1929, the ILO wrote its gospel on industrial safety, a rec¬ 
ommendation outlining a comprehensive safety program based on botli 
private and public efforts. Other more specific measures included a 1929 
recommendation asking countries to prohibit the use of any power-driven 
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machinery without the safety devices prescribed by law, a 1929 recom¬ 
mendation urging states to require die marking of weight on heavy pack¬ 
ages to protect seamen and longshoremen, a 1929 convention (revised in 
1932) setting forth comprehensive regulations for the protection of workers 
loading or unloading ships, and a 1937 convention embodying safety pro¬ 
visions for the building industry. 

Social Insurance. While the ILO had followed well-blazed trails in its 
aetions on hours and health, it found itself in relatively virgin territory as 
it began to deal with social insurance. The principal innovator in this field 
had been no radical' reformer but the shrewd, paternalistic “Iron Chan¬ 
cellor” of Germany, Otto von Bismarck, who between 1883 and 1889 had 
given his country’s workmen sickness instirance, accident insurance, inva¬ 
lid insurance, and old-age pensions. Other eountries, however, were 
exceedingly timid in following his example. And, because most of its mem¬ 
bers found themselves in embarrassing financial straits immediately after 
World War I, the ILO was inclined to proceed rather cautiously in this 
field. Not until 1925, under the thawing influence of the Locarno era, did 
the ILO adopt a convention providing for compensation for industrial ac¬ 
cidents; another, for industrial diseases; and a third, for reciprocity of 
treatment of nationals and foreigners in matters of accident compensation. 

In 1927 two more important conventions were approved: one pro\’iding 
sickness insurance in industry and commerce and a similar one for agricul¬ 
tural wage-earners. The greatest advance against social insecurity, how¬ 
ever, was made in 1933, under the impact of the depression, with the 
passage of a spate of six conventions: two establishing old-age insurance 
(for both agricultural and industry-commerce workers), two on insurance 
for widows and orphans of workers in agriculture and industry-commerce 
respectively, and two on invalidity insurance for the same two groups. 
Then, in 1935, a convention was approved to assure continuity of pension 
benefits for migrant workers. 

Employment and Unemployment. Orthodox economists had long argued 
that employment .should not be artificially regulated but was merely the 
tail of the economic system which would be wagged up or down accord¬ 
ing to what was happening to the rest of the animal. But organized labor 
was never satisfied with this doctrine and was chiefly responsible for the 
adoption of a 1919 convention which provided that there should be free 
public employment agencies and that employment information should be 
sent periodically to the ILO. A recommendation of the same year proposed 
the abolition of fee-charging employment agencies, agreements on inter¬ 
national recruitment, the promotion of unemployment insurance, and the 
coordination of public works as anti-depression measures. A 1920 conven¬ 
tion regarding the employment of seamen stipulated the ultimate aboli¬ 
tion of fee-charging agencies and the international coordination of national 
employment services through the ILO. 

With the advent of the depression, the ILO adopted resolutions in 1932 
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setting forth a trail-blazing “full employment” program including political 
and financial as well as economic measures. A 1933 convention provided 
for the abolition of fee-charging agencies within a three-year period, and a 
1933 recommendation suggested vmious policies regarding the administra¬ 
tion of public employment agencies. The following year the ILO finally 
approved a convention providing for the i)aymcnt of unemployment bene¬ 
fits. Later measures included a 1935 recommendation on the provision of 
educational and social services for unemployed young people, and two 1937 
lecommeudations on the coordination and planning of public works. 

Other General Questions. After the ILO had done all it could to build 
defenses against some of the major forms of labor insecurity, it turned to 
other problems that in 1919 had seemed either less pressing or less sus¬ 
ceptible to effective international action. One of these questions was the 
right of association which the founders of the ILO had assumed was gen¬ 
erally recognized, especially since the Treaty of Versailles provided for the 
direct representation of labor in the ILO. When it became apparent, how¬ 
ever, that some states (Hungary and Spain were accused specifically) did 
not recognize such a right, it proved difficult indeed to persuade many man¬ 
agement and governmental delegates to adopt any positive measure on the 
subject. A 1921 convention provided merely that agricultural labor shovild 
be granted the same “rights of association and combination” as those given 
industrial workers, but no convention or recommendation was ever ap¬ 
proved regarding industrial workers. 

Special Groups 

Women. As it pressed forward, the ILO had to juggle two apparently 
conflicting considerations: the need for maintaining a united labor front in 
order to exert the greatest possible influence and, at the same time, the 
need for treating various special groups somewhat differently. What groups 
should receive special consideration was determined not only by their 
needs but also by their influence and the pattern of precedents. Women 
comprised one of these blocs that was accorded extraordinary attention 
from the very beginning both because of a long history of humanitarian 
efforts in their behalf and because they had been drawn into factories, 
farms, and offices during World War I to an unprecedented degree. Yet 
some of their hardy feminist sisters, especially French and Norwegian con¬ 
tingents, opposed some of these measures as anti-female discrimination. In 
spite of this resistance, two conventions regarding the rights of women 
workers were adopted during the 1919 Conference: one providing mater¬ 
nity benefits for women in industry and commerce six weeks before and 
after childbirth and the other prohibiting night work for women in industry 
and commerce. For the ladies on the farms the 1921 Conference approved 
only recommendations suggesting the same rights as those granted their 
urban sisters. In 1935 another convention provided that no woman should 
be allowed to perform underground work in mines. 
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Young People. Children, as well as women, had long been the object of 
special humanitarian efforts; thus it was only natural that the ILO should 
carry on this work. A 1919 convention declared that children under 14 
(changed to 15 in 1937) were not to be employed in any private or public 
industrial undertaking, and another of the same year prohibited, with cer¬ 
tain exceptions, night work for young people under 18. A 1920 conven¬ 
tion provided that children under 14 (changed to 15 in 1936) were not to 
be employed at sea. The following year, 1921, reform measures regarding 
children came thick and fast: a convention prohibiting the employment of 
children under 14 in agricvilturc except after school hours, a recommenda¬ 
tion stipidating the proper period of sleep for children under 14 employed 
in agriculture, the white lead convention which protected children as well 
as women, a convention forbidding the employment of young persons 
under 18 as trimmers or stokers aboard vessels, another convention re¬ 
quiring the employment of young persons under 18 at sea to be subject to 
annual medical examinations, and a recommendation promoting the devel¬ 
opment of vocational agricultural education. After this flood of decisions, 
the ILO did not apijrove another child labor measure until eleven years 
later when the d(;pression situation laid its heavy hand on children as well 
as their parents and gave rise to increased delinquency. A 1932 conven¬ 
tion prohibited the employment of children under 14 (changed to 15 in 
1937) in nonindnstrial enterprises or over that age if they were still re¬ 
quired by national law to att('nd school. A 1935 recommendation urged 
that all states make 15 the minimum age for leaving school and entering 
employment and that they require children unable to find employment 
to continue their education. Two 1939 recommendations also urged im¬ 
provements in the training of young people: one on vocational education, 
the other on apprenticeship. 

Seamen. Anyone who has strolled along the waterfront of an interna¬ 
tional port has usually been thrilled by the sight of merchant ships lying 
side by side flying an assortment of multicolored flags, a sight that drama¬ 
tizes the constant and direct maritime competition which long ago began 
to give rise to internationally recognized customs and agreements. The 
ILO also gave .special attention to this field, even to the extent of devoting 
whole conferences, such as those in 1920, 1926, 1929, 1932, and 1936, pri¬ 
marily to maritime questions. Consequently a considerable structure of 
agreements was erected — sixteen in all — which came to be known as the 
Internjitional Seamen’s Code. 

In 1920 four measures were approved in this field: (1) one convention 
provided that all emi>loyment operations be performed through free public 
agencies managed jointly by owner and seamen associations under a cen¬ 
tral authority; (2) another convention required owners to pay an unem¬ 
ployment indemnity (two months’ wages) to the crew of any ship that 
was lost or foundered; (3) another convention prohibited the employment 
of children under 14 (changed to 15 in 1936); and (4) a recommendation 
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urged each member state to formulate a comprehensive seamen's code. In 
1921 the two other child labor conventions in this field were adopted: one 
making employment of those under 18 subject to an annual medical exam¬ 
ination, the other fixing 18 as the minimum age for employment as a trim¬ 
mer or stoker. In 1926 three more measures were accepted: (1) a conven¬ 
tion regulating the negotiation of seamen's articles of agreement with the 
owncTs, (2) another convention requiring national provision for the repatri¬ 
ation of seamen, and (3) a recommendation concerning tlu' establishment 
of national inspection services to investigate conditions of maritime labor. 

The last spate of measures in this area came in 1936. Five conventions 
dealt with the following matters: (1) a limit of eight hours a day and fifty- 
six a week for scam(?n on vessels over 2,000 Ions and not more than eight 
a day and forty-eight a week for “day workers” on vessels over 700 tons, 
(2) a provision for holidays with iiay, (3) the stipulation that a shipowner 
is liable for compensation for sickness, injury, and death befalling a seamen 
in his employ, (4) the establishment of a compulsory sickness insurance 
scheme for seamen, and (5) the requirement of certificates of competency 
to be issued officers by central national authorities. The same year a rec¬ 
ommendation was approved concerning the policing and regulation of shore 
fronts in behalf of seamen's welfare while ashore. 

Colonial Labor. The ILO entered this field rather gingerly for a number 
of reasons: the absence of any vigorous organized pressure groups (such 
as those that fought in behalf of industrial workers and seamen), the frosty 
attitude of the colonial powers on such delicate questions, and the discour¬ 
aging magnitude of the job that needed to be done in the colonial area. Not 
until the League invited the ILO to participate in the tennporary Commis¬ 
sion on Slavery, created in 1924, did the Organization become actively in¬ 
terested, and it did not adopt a convention in the field until 1930. That 
measure looked to the suppression of forced labor during a five-year “tran¬ 
sitional period.” In 1936 another convention was approve'd to improve 
colonial recruitment methods. Two more conventions were formulated in 
1939: one regulating the negotiation of written contracts governing native 
labor and the other controlling penal sanctions. The same year a recom¬ 
mendation was also adopted proposing the establishment of labor inspec¬ 
tion services in the colonial territories. 

Other Special Groups, The problems of migrating laborers have also re¬ 
ceived special ILO attention in an effort to facilitate the siphoning oflF of 
workers from surplus to deficit countries. This difficult question was espe¬ 
cially aggravated by the restrictive United States legislation enacted in 
1921, 1924 and 1927, and later by the depression. Because states jealously 
guarded their freedom of action in this area, however, only one convention 
on migrant labor was adopted during the years 1919 to 1939 and that a 
relatively minor one in 1926 regulating the inspection of migrating workers. 
Then, in 1939, three other conventions were approved: one regulating con¬ 
ditions of employment, one dealing with information services, and one 
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ensuring treatment of migrants regarding certain labor rights equal to that 
accorded nationals. It should also be mentioned that previous conventions 
on unemployment insurance, accident compensation, sickness insurance, 
and pensions had incidentally aimed at protecting the interests of migrat¬ 
ing workers. 

Workers with whiter collars, especially professional and salaried workers, 
generally received far less attention than the groups discussed above. Nev¬ 
ertheless, the ILO was anxious not to appear to forget them and made 
several gestures in their direction, including various studies. The salaried 
employees, moreover, benefited from the conventions and recommendations 
tliat dealt with “commercial” workers. 

Information 

In the ILO’s first years the flood of conventions and recommendations 
did not wait for intensive research by the Organization itself. As the flood 
subsided, however, and new fields began to be explored, the ILO itself 
initiated an extensive research program. As the ILO gained experience it 
also became apparent that, even when no formal action could be agreed 
upon, the exten.sive informational irrigation system influenced the daily 
thoughts and acts of thousands of public and private leaders throughout 
the world. This clientele was serviced by a network of many channels: the 
questionnaires and other documents used in the process of formulating 
specific measures, various special studies, publications (such as The Labor 
Review, Industrial and Labor Information, Industrial Safety Survey, Legis¬ 
lative Series, Occupation and Health, etc.), meetings of experts, periodic 
national reports on compliance and other matters, and a few technical 
assistance missions. 

Conclusions 

An inventory of the ILO’s interwar assets and liabilities suggests that 
its greatest achievement was not as policeman or judge, legislator or exec¬ 
utive but as itinerant schoolmaster. It performed the elementary but in¬ 
valuable function of opening men’s eyes not only to the need for and the 
possibility of improving labor standards but also to the actual methods 
which were already being developed in the more advanced countries. 

The fathers of the ILO had not, of course, expected their offspring to 
develop in this fashion. They had endowed it with certain semi-legislative 
and police powers which they wanted used to the utmost. But the formal 
instruments of conventions and sanctions proved unfortunately awkward 
and inflexible. A great number of threadbare nations, living under condi¬ 
tions several centuries behind the great powers, found it almost impossible 
to accept the standards set by their more prosperous neighbors, and, when 
they did accept them, they were often unable to enforce them. On the 
other hand, the sleeker nations were frequently unwilling to accept certain 
measures drafted in the ILO because some of their competitors would 
not cooperate or because they felt — and rightly so — that conventions 
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could not easily be changed once complex bargains had been built into 
them, in spite of the fact tliat changes in the economic and social picture 
might make such changes desirable. Although many efforts were made to 
revise the 1919 hours convention, no amendment could ever be agreed 
upon during the entire interwar period. Furthermore, labor usually thought 
of conventions as means of pushing ahead into new country, while em¬ 
ployers insisted that their principal purpose was merely to make existing 
boundaries clearer. 

As a result not a great many conventions were adoxited; those that were 
adopted represented a rather low common denominator; and ratifications 
were not only sx)arse but, because of sx^otty enforcement, often deceiving. 
As of Sex)tembcr 1939, forty-six conventions were in force sux)ported by 
863 ratifications distributed over fifty stales. This represented an average 
of about nineteen ratifications per convention. But bare figures are a x^oor 
measure of the Organization's imx)act. Although none of the industrial 
X^owers ratified the 1919 hours convention, almost every one of them fol¬ 
lowed its general outlines in their domestic policies. And some conven¬ 
tions x^liiyt'd a major role in raising the standards of even the more ad¬ 
vanced nations. The 1920 convention requiring the payment of iqi to two 
months' wages to a seaman unemx:)loyed because of shipwreck established 
a norm well in advance of the law and x>ractice of all the maritime coun¬ 
tries with the possible exception of the United States. In September 1939 
that eonvention had been ratified by twenty-six states including Great 
Britain, France, and Italy. Besides conventions, about sixty recommenda¬ 
tions were also axoproved during the interwar i^eriod to deal with certain 
pressing matters which the states would not swallow in the form of conven¬ 
tions. 

Not only did conventions prove to be difficult policy instruments but also 
sanctions never worked as planned at Paris. The ILO never used its teeth 
— only its tongue. Although the labor representatives were not afraid of 
employing economic pressure, employers waxed choleric at the very 
thought, and governmental representatives were usually reluctant to en¬ 
gage in such an explosive business. 

In its various efforts to reinforce the world's labor standards, the ILO 
did not try to be a pioneer as much as a popularizer. The ILO borrowed 
ideas from the more advanced nations — primarily Great Britain, Germany, 
the United States, and France — and peddled them around the world. At 
the same time, even the industrial leaders benefited from this exchange. 
The United States, for example, relied heavily on ILO studies as it organ¬ 
ized its social security program. 

As this work flowed along through the years there were certain shifts in 
direction. After the reforms which had generally been endorsed at Paris in 
1919 had, for the most part, been adopted, the ILO began to branch out 
beyond the simple questions of hours and wages into broader fields such 
as social security, education, migration, and hygiene. Then, when the 
depression struck, the ILO turned its attention to the immediately pressing 
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questions of employment, standards of living, housing and nutrition. The 
chief forces which directed this whole development were of course those 
labor groups which were able to mobilize the greatest infltiencc: chiefly 
industrial and maritime labor. Commercial workers came next; farm labor¬ 
ers were far weaker; and the professionals came last. 

In .spitcj of all the pitfalls, however, TLO did a remarkable job when one 
considers the experience before 1919. In tribute to these achievements one 
wise and exiierk'nced statesman, Dax id Lloyd George, wrote in 1939, 

The Iransforination which the ILO iias brought about in many countries 
is incredible when otic recaills pre- [World War 1) conditions . . . China has 
now worked out a most advanced Factory Act. . . . Millions of workers liave 
bcnelitcd by the changes and the country will certainly never go back to the 
old conditions. . . . Tt was the insistence shown by the International Labor 
Office on the appointment of a properly representative workers’ delegate at 
(»eneva which brought about the unification ol the Japanese worktTs’ move¬ 
ment and tile rcc:ognilion of it by the Covernment. . . . No organization has 
ever in the course ot nineteen years spared mankind as much misery, torture 
and degradation ^\hich was aw'aiting it.- 


Heallh 

The fundamental motivation that led states to cooperate internationally 
in the health field during the interwar period sprang not so much from 
geiK'ral altruism as from their desire to shield their own populations from 
the incursions of foreign-bred microbes, and tludr concern that whatever 
protective regulations might ])e adopted should not interfere unnecessarily 
with tiaffic in goods and persons. The Li'ague’s first concern in 1920 was 
an immediate and deathly fear of the epidemics of typhus and relapsing 
fever, cholera and smallpox w'hich raged violently among the impoverished 
and war-stricken Eastern European countries. It was only this kind of 
challenge that could hav’c persuaded the larger powers who domijiated the 
League to initiate that organization’s health program with such speed and 
energy, a program whose major objective during those first years was to 
disinfect practically everything that moved and breathed in Eastern Europe. 
To facilitate this campaign the League’s Health Organization also pro¬ 
moted the standardization of biological preparations and created special 
commissions to carry on intensive warfare against particular diseases. 

Only gradually did the League’s emphasis change from this crisis ap¬ 
proach to more positive, preventive, and long-range projects including 
eflForts to help the less developed countries organize their public health 
services and to probe certain basic social problems such as malnutrition 
and inadequate housing that provide fertile breeding grounds for disease. 
A related thotigh separately administered program was the League’s anti- 

- Memoirs of the Peace Conference (New Haven: Yale University Press 1939) 
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narcotic work that by painfully slow degrees began to dam the flow of 
this debilitating traffic. 

Epidemiological Control 

To turn back the threatened invasion of postwar epidemics the alarmed 
Western powers hastily persuad('d the League Council early in 1920 to 
create a temporary Epidemics Commission, forerunner of the Health Or¬ 
ganization, which acted as the general staff of the shock troops of doctors 
and nurses sent to do battle with the enemy germs in Russia, Greece, 
Poland, and other eastern countries. When the 1922 Russian famine loosed 
new floods of disease-ridden refugees, Poland appealed for League assist¬ 
ance. Immediately a League Conference met in Warsaw and agreed on 
various countermeasures, including a new system of direct and rapid com¬ 
munication of disease reports among various national pidilic health scuviecs 
and the League’s Health Organization, This was the first major st(!p in the 
development of the world-wide eiiidemiological intelligence system which 
by 1939 covered areas holding SO jier cent of the world’s iioiiulation and 
acted as a clearing house for a mass of daily, weekly and monthly reports 
on the incidence of the chief epidemic diseases. The most important nerve 
center, other than Geneva, was the Singapore Bureau of the Health Organ¬ 
ization, established in 1925 at the recpiest of the Japanese member of the 
Health Committee, which at its peak in the late thirties was receiving in¬ 
formation from 180 major ports and distributing it through wireless stations 
to 124 public health services. In 1926 a sanitary convention was signed at 
Paris not only making it obligatory to report five different epidemic dis¬ 
eases but also stipidating many other regulations to prevent such illnesses 
from crossing national boundaries. 

Of the special commissions apirointed to deal with particular diseases, 
the first was the Malaria Sub-Committee of the League Health Committee 
which was appointed in 1923 and subsequently renamed the Malaria Com¬ 
mission. After devoting its first years to gathering information, this body 
began an ambitious positive program including the training of inalari- 
ologists (in special courses and field work in London, Paris, Hamburg, 
Rome, Singapore, Spain and Yugoslavia), the testing of various anti- 
malarial preparations, and the study and classification of the incidence of 
malaria in different regions. Other special campaigns were also conducted 
against smallpox, leprosy, syphilis, sleeping sickness, tuberculosis, cancer 
and infant mortality. 

Biological Standardization 

Often lacking standardized biological preparations, doctors using unfa¬ 
miliar brands of drugs, especially during World War I and after, felt as if 
they were working blindfolded, and their patients at times suffered the 
tragic results. As a consequence of the League Health Organization’s 
efforts, begun in 1921, to correct this situation, standard formulae were 
agreed upon at a series of ten conferences held between 1921 and 1935 
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dealing with some twenty-seven sera, vaccines, drugs, vitamins and sex 
hormones. This project was supervised by the Permanent Commission on 
Biological Standardization created in 1924 and reconstituted in 1935. The 
two institutions which were used as the principal research and coordinating 
centers for this work were tlie Danish State Scrum Institute at Copenhagen 
and the National Institute of Medical Research at Hampstead, England. 

Reorganization of National Public Health Services 

One of the first major steps in opening the League's door to a more long- 
range program, tjow called “technical assistance," was a 1928 Greek request 
asking the Health Organization to help that government recast its public 
health service which had bt'en seriously strained by a dengue epidemic. 
The Health Cominittc'e responded by going straight to Greece to make an 
on-the-spot surv(?y which resulted in a series of recommendations, most of 
which were subsequently put into effect. 

In 1929 a Chinese request for similar assistance led to an even more in¬ 
tensive effort which resulted in the following changes: 

1. a reorganization of the Chinese port quarantine services satisfying both 
the Chinese National Government and tlic various other powers that exer¬ 
cised special privileges in those ports; 

2. the establishment of a Central I'ield Health Station as the nucleus of a 
permanent national health service whose staff was partly trained by League- 
sponsored study hours; 

3. the organization of a League study program for medical olRcers in¬ 
volved in the creation of a national institute for medical instruction; 

4. the initiation of a concerted League-assisted campaign against smallpox 
and cholera in Slianghai; and 

5. the preparation of a League study regarding the reorganization of the 
entire system of Chinese' medical education. 

As a result one observer wrote in 1941, “Anyone familiar with recent con¬ 
ditions in China must bo astonished at the progress made in organizing the 
basic health and medical institutions and organizations on the sound lines 
that characterize them.” ^ Other less intensive projects were undertaken in 
Czechoslovakia, South Africa and several Latin American countries. 

Nutrition 

The fact that the kind, as distinguished from the quantity, of fuel that 
goes into one's stomach has a direct bearing on one’s physical machinery 
seems perfectly obvious. But it was not until the late twenties, particularly 
after the depression emphasized this problem, that the Health Organization 
devoted a major share of its attention to the relationship of nutrition to 
health. The first step was taken at the request of Japan when the Health 
Organization not only dispatched an expert to study that country's food 
situation but also prepared a report on the general methods to be used in 

Frank G. Boudreau, ‘‘Health, Nutrition and Housing,” World Organization (Wash¬ 
ington: American Council on Public Affairs, 1942), p. 98. 
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making dietary surveys. Then the big splash came when, as a result of a 
Chilean request for a similar study, two members of the Secretariat's Health 
section, Drs. Burent and Aykroid, wrote a report, “Nutrition and Public 
Health,” appearing in the Health Quarterly in 1935, which became a virtual 
best-seller almost overnight. 

Albert Thomas, Director of the ILO, took up the theme at the 1935 In¬ 
ternational Labor Conference, and the League Assembly, that same year, 
directed a Mixed Commission of agricultural, economic and health experts 
to prepare a report on the whole question. The Commission’s final report, 
the last of five, which was referred to by the New York Times as “the book 
of the year,” aroused a tidal wave of poi)ular interest which resulted in, 
among other things, the creation of twenty-one national nutrition commit¬ 
tees which cooperated with the; League in establishing ideal dietary stand¬ 
ards. Another offshoot of this campaign was the European Conference on 
Rural Life, scheduled for 1939, which initiated many important studies 
regarding assistance to underdeveloj)ed areas but had to be postponed be¬ 
cause of World War II. 

Narcotics 

One of the most insidious scourges of mankind is the traffic in narcotics 
which, because of fantastic profits and small bulk, slips through weak en¬ 
forcement systems and fastens upon those uiffortunate souls who welcome 
any means, no matter how debasing, which will help them escape from the 
reality of this tragic world. When the League’s Advisory Committee on 
Traffic in Opium and Other Dangerous Drugs was appointed in 1921, the 
first tasks it undertook were to extract from reluctant and badly organized 
governments certain essential facts about narcotics traffic and to develop a 
system whereby the flow of these drugs was to be controlled by export and 
import licenses.^ Then the Advisory Committee sponsored the negotiation 
of a new convention in 1925 which provided: 

1. that the trade and use of narcotics should be limited exclusively “to 
medical and scientific purposes”; 

2. that the license system should be extended; 

3. that certain anti-opium measures should be adopted for free ports and 
zones; 

4. that heavier penalties should be applied against violators; 

5. that the kinds of drugs to be regulated should be increased through 
decisions of the Health Committee; and 

6. that a Permanent Central Opium Board be created to receive national 
reports on exports, imports, and seizures and to ask governments to explain 
any excessive stocks or shipments. 

'This filled many of the gaps left by the outmoded 1912 convention, but it 
limited only trade and not manufacture. Thus it was still possible in the 

* For previous regulation efforts, see Bertil A. Renborg, “Narcotic Drugs — Interna¬ 
tional Administration,” World Organization (Washington: American Council on Public 
Affairs, 1942), pp. 99-100. 
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late twenties for a Dutch firm to manufacture and sell four tons of heroin 
and morphine, an amount equal to four times the needs of the entire 

world. Ill 

Another convention was adopted in 1931 which stipulated that hence¬ 
forth manufacture itself, as well as trade, would be limited to strictly legit¬ 
imate needs. These amounts were estimated by each individual country 
and compiled and reviewed by the Supervisory Body which was created 
by the same convention. If no estimate was submitted by a particular gov- 
CTnment, that Body could adopt a figure winch was as binding as if it had 
been submitted by the country in question. If these estimates were ex¬ 
ceeded, the Permanent Central Oi)ium Board could use not only its sanc¬ 
tion of publicity but also initiate an embargo on further exports to the 
offending country. Another conference in 1936 produced a convcmtioii 
which stiEened the penalties for violating any of the previous ti’caties. 

Conclusions 

The League's health program was remarkable not because it was the first 
work done in the fiedd — vvliich it was not — nor because it did all that 
needed to be done — wliich it did not — but because it made remarkable 
strides in the direction of international health cooperation. The League's 
Health Organization and various narcotics bodies distinguished themselves 
particularly by going beyond the traditional armchair methods of occa¬ 
sional ad hoc conferences, studies and conventions. They were permanent 
vigorous organizations that gave constant attention to rapidly changing 
conditions. They also went beyond the traditional concept of waiting for 
epidemics to knock on the door before going into action and developed 
long-range preventive programs, including extensive specialized assistance 
to the less developed countries. They also learned, though somewhat late 
in life, that health is merely one facet of human existence and must be 
considered as part of the total complex of economic and social conditions. 
Consequently they began to encourage more coordinated studies such as 
those related to the ]ir()j('cted Conference on Rural la’fe that was to have 
been held in 1939. Finally the narcotics bodies achieved a noteworthy re¬ 
inforcement of the regulatory system in that field. 

On the otlier hand, it would be quite unrealistic not to recognize the 
basic weaknesses that hobbled these efforts. The financial allotments made 
to the health program were always severely limited (approximately $190,- 
000 a year) and had to be supplemented gcmerously by the Rockefeller 
Foundation (ai>i)ro\iinal(*ly $145,000 a year) and other non-League 
sources. The new emphasis on positive long-range measures and a more 
coordinated approach were just beginning to bear fruit when World War II 
withered the whole program. Nor was tluue adequate integration of the 
various international bodies dealing with health matters, particularly the 
League Health Organization and the Paris International Office of Public 
Health. Finally, the narcotics apparatus bad succeeded in wounding the 
illicit business and driving it underground but not in killing it altogether. 
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The most obvious remaining problems were to limit the production of nar¬ 
cotics raw materials, as distinguished from the manufacturing process, and 
to improve and standardize the treatment of addicts. 


Social Questions 

Perhaf)s it is not surprising that tlie “social question” to which the League 
devoted most attention througliout tlie interwar period was an issue which 
most obviously recpiired international cooperation and which had already 
received considerable attention prior to World War 1 — the traffic in 
women and children. Only by slow degrees did the League’s social bodies 
begin to Inancli out into related and more positive areas, particularly in 
connection with gc'neral child welfares Since the League purse yielded 
very little for this kind of activity, howevc'r, the growth of such projects 
was seriously restricted. 

Traffic in Women and Children 

To reinforce prewar efforts in this field the League Assembly adopted a 
new convention in 1921 increasing the age of consent from twenty to 
twenty-one, making it an offense merely to attempt to procure women, re¬ 
moving conviction as a condition of extradition, lorescribing regulations 
to protect emigrants, providing for an advisory committee in this field, and 
establishing a better exchange of information. The Council then appointed 
the Advisory Committee on Traffic in Women and Children (the tradi¬ 
tional term “white slaves” was abandoned for the very good reason that 
not all the victims were white) which met for the first time in June 1922. 
When the Council decided in 1924 to have the League absorb the inter¬ 
governmental activities of the International Association for the Promotion 
of Child Welfare, formed in Belgium in 1921, a new Committee on (^hild 
Welfare was created in 1925, and the two were known as the' Advisory 
Commission for the Protection and Welfare of Children and Young People. 
In 1936 the Commission was enlarged and became the Advisory Commit¬ 
tee on Social Questions. 

Largely because of the persuasive arguments of Grace Abbott, the United 
States national on the Advisory Committee, and the financial support of 
the American Social Hygiene Bureau, investigators were sent to study the 
situation in Europe and America in 1924-26 and in the Far East in 1930- 
32. They returned with first-hand reports of a multimillioii dollar business 
in human exploitation that profoundly shocked the entire world. Partly as 
a result of these investigations, a 1933 convention abolished the age of con¬ 
sent, which hindered more than it helped regulation. Later a 1937 regional 
Far East Conference at Bandoeng, Java, recommended the creation of a 
League bureau in the Far East to facilitate the control system. Another 
stronger convention was drafted in 1938, but there was never an oppor¬ 
tunity to call a diplomatic conference to consider it. 
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Child Welfare 

The odds were always against the League in this aspect of its work 
owing to the predominant attention given the prostitution problem, the 
imperfect development of the cViifcf welfare field, the attitude of many 
nations that this was primarily a “domestic question,” and the lack of suf¬ 
ficient funds. Noiu'tlu'less, a handful of dedicated souls carried on an am¬ 
bitious research program which touched on the treatment of young offend¬ 
ers, the pr()t(!ction of children born out of wedlock, the placement of chil¬ 
dren in families, and child health. A Child Welfare Information Center 
was established in the Secretariat in 1933. Then, in 1935, in keeping with 
the general trend to broaden the League’s economic and social horizons, 
the Assembly instructed the Committee on Child Welfare to expand the 
scope of its operations to promote the maximum development of healthy 
normal children. 

Conclusions 

While the League’s social bodies began by devoting most of their time 
and money to the traditional issue of the trallic in women and children, it 
gradually became apparent that this was merely one of many social ques¬ 
tions that called for iuteniational cooperation. It should also be remem¬ 
bered that even within national governments the entire field of social work 
was just beginning its rapid development. And the League facilitated this 
evolution considerably by acting as a major center for the exchange of 
information. Nevertheless, throughout the interwar period, the Li'ague’s 
social program tended to be the ugliest duckling of all — starved for funds, 
inadequately staffed, and, for lack of these and a clear sense of its own 
proper mission, restricted within very narrow boundaries. 


Population and ^figraUon 

One of the factors that accentuated the depression was the absence of 
adequate outlets to siphon off Europe’s snqilus popidation. Before World 
War I, non-European countries, especially the United States, had absorbed 
millions of workers, but during and after the war that movement had been 
shut out. This blow had been softened, however, by the fact that the 
people of the United States happened to send private capital to Europe 
during the twenties which helped to maintain the level of employment 
until the depression stopped that also. To deal with this situation the Inter¬ 
national Labor Organization began studies which led to a broad research 
program by the League Committee of Experts on Demographic Problems 
appointed early in 1939. The following year this work was handed over 
to the Princeton University Office of Population Research. 
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Refugees 

The story of the League’s refugee work is the story of weak and reluctant 
efforts on the part of the international organization to cope with successive 
waves of refugees set in motion by a series of political upheavals beginning 
with World War I. During the early twenties the principal groups that 
received international assistance were the Russians, Greeks, Rulgars, Turks, 
Armenians and Syrians. After the relati\'e political and economic cairn be¬ 
tween 1925 and 1929, the depression, the rise of the Nazis, and other ugly 
manif(;stations of man’s inhumanity to man started new movements of dis¬ 
possessed including Germans, Spaniards, Portuguese, Austrians, Czechs 
and Poles. 

As each new wave of disinherited washed across national frontiers, the 
countries affected turned to the League as well as other governmental and 
nongovernmental agencies for assistance. But these countries were only a 
minority of the League membership, and the very governments that were 
causing the disturbances wore often in a position to block or at least retard 
any positive eollective efforts. Furthermore, governments had never taken 
any extensive cooiierative measures to handle refugee movements. Even 
individually they had usually done very little in the way of direct relief 
and resettlement; instead they had left the major burden to private individ¬ 
uals and agencies. Gonsequently the League’s activities were stringently 
limited to securing political and legal protection for refugees, leaving the 
costly matters of relief and resettlement largely to private organizations. 
The urge of the good Samaritan was no match for the qualms of the finance 
minister. 

High Commissioner Nansen 

The League first dipped a cautious toe into the refugee problem in 
September 1921 when, in response to an appeal by the Red Gross, the 
League Gouncil appointed Dr. Fridtjof Nansen, explorer, oceanographer, 
and humanitarian, to serve as High Commissioner to offer limited interna¬ 
tional assi.stance to the Russian refugees who were fleeing the revolution. 
The principles embodied in the Council’s instructions to Dr. Nansen dem¬ 
onstrated clearly the League’s reluctance to wade very deeply into such a 
discouraging morass and established restrictions that were to set the gen¬ 
eral pattern for all subsequent League refugee efforts: (1) the League 
accepted responsibility for only political and legal protection of certain 
specified classes — never all classes — of refugees; (2) such action was to 
be on a temporary basis; (3) League funds might be .spent for only admin¬ 
istrative expenses; and (4) the League should coordinate relief and settle¬ 
ment efforts but not provide funds for such purposes. 

Nansen tried to compensate for his weak mandate by an extraordinary 
display of vigor and ingenuity as he set about assisting the approximately 
one million Russians who had left their homeland by 1921. He interceded 
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with the Russian government to alleviate the conditions of expulsion, at¬ 
tempted to break iij) the most dangerous congestions of refugees in seri¬ 
ously overcrowded c('nt('rs, such as Constantinopl(\ arrangc'd for repatria¬ 
tion for a few, sought res('ttl(mi('nt for many more, hunted jobs for them, 
and secured legal protection and freedom of movc'inent largely through 
the development of a League of Nations passport ( Nansen passport ) 
authorized for Russian relugees by the Geneva “Arrangement of 1922. 
The funds for iT^lief and resettlement were contributed by governments and 
private agencies, raised largely in response to the bold efforts of Nanstm, 
and administen'd primarily by non-League organizations such as the Ameri¬ 
can Relief Administration and the Red (]ross uikUt Nansen's general super¬ 
vision and coordination. 

Another major wave of refugees resulted from the Greco-Turkish Con¬ 
vention of Lausanne (January 1922) whc'reby a]oproximately 1,300,000 
members of the Greek Orthodox Church left Turkey for Greece and nearly 
600,000 Moslems went from Greece to Turkey. Then, largely as the result 
of a Turco-Bulgarian treaty of 1913 and a Greco-Bulgarian treaty of 1919, 
more than 200,000 Bulgars left neighboring areas to go to x>ostwar Bulgaria. 
Finally about 300,000 Armenians fled from Turkey between 1919 and 1922 
to escape persecution. For each of these categories the League gave sep¬ 
arate mandates to Nansen to furnish the same gc'iieral aid that he gave the 
Russians plus exceptional forms of assistance in certain cases. For both 
Greek and Bulgarian refugees, for example, the League Financial Commit¬ 
tee was able to arrange for loans to facilitate their resettlement. For the 
Armenians Nansen labored tirelessly to mobilize political and financial sup¬ 
port to reestablish them in the Soviet Armenian Republic (Krivan), but 
the League Council n'fused to endorse this project, largely due to the firm 
opposition of Great Britain. Thus the scheme was finally abandoned in 
1929. Nansen was able, nevertheless, to settle about 125,000 Armenians in 
Syria and Lebanon where his local representative arranged for loans (pro¬ 
vided by the Frcmch and local governments, private organizations and the 
Nansen Office itself) to pay for land, buildings, tools, live stock and other 
supplies for the poorer refugees. 

Because large-scale repatriation had i)roved hopeless, because there 
seemed to be a long-range operational job of migration, settlement and 
employment, because the High Commissioner’s task had originally been 
thought,of as temporary, and because by 1924 Nansen was ready to retire, 
he succeeded, in collaboration with Albert Thomas, Director of the Inter¬ 
national Labor Office, in transferring the operational tasks to the ILO in 
1924, leaving the legal and political functions with the League. While the 
League Council was delighted to slip this burden off its own shoulders, the 
ILO Governing Body, in spite of the pressures exerted by Nansen, Thomas 
and Ramsay MacDonald, was exceedingly reluctant to assume the new and 
difficult assignment. Thomas was enthusiastic because he had high hopes 
of performing a major transfusion of refugees from overpopulated Europe 
to underpopulated Latin America and other inviting Edens, but this vision 
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proved illusory. In fact he never found room in South America for more 
than 1,000 persons. It is not surprising, therefore, that the ILO decided in 
1929 to return the frustrating problem to the League. 

Two other events also cast ominous shadows over the refugee program 
at the beginning of the thirties: the death of Dr. Nansen in May 1930, 
which left a gap that was never adequately filled, and the incidence of the 
depression which had a doubly tragic effect — the stimulation of new 
waves of refugees and the withering of many sources of assistance. 

Nansen Office 

In this unhappy setting the 1930 Assembly created the “autonomous” 
International Refugee Office (more commonly known as the “Nansen Of¬ 
fice”) which was deposited outside the League to raise funds as best it 
could in order to carry on the High Commissioner’s “humanitarian” work. 
The political and legal functions were officially left with the League and its 
Secretariat, but in actual practice the field work on these matters was car¬ 
ried on through the Nansen Office’s nine local representatives and five 
correspondents. In 1931 the League set 1938 as the deadline for the com¬ 
pletion of the Office’s herculean task. 

A convention, adopted at Geneva in October 1933, embodied various 
princii^les for the protection of refugees, including an undertaking not to 
expel or refuse admission to them excei)t for reasons of national security 
and public order. Then in May 1935, the League Council asked the Office 
to take under its feeble wings the refugees who were beginning to leave the 
Saar as a result of the plebiscite held that same year which returned that 
area to Germany. In this connection the Assembly made a special and 
cnnphatically exceptional grant to the Office to resettle about 150 Saar¬ 
landers in Paraguay. 

High Commissioner for German Refugees 

When the foundering Weimar Republic was finally torpedoed by the 
Nazis in 1933, one of the first repercussions was a new movement of refu¬ 
gees who surged into France and other nearby countries. After the first 
exodus of approximately 60,000 during 1933 (of which 51,000 were Jews), 
the tide subsided to an annual flow of about 20,000 to 24,000 until by 1937 
approximately 150,000 had fled. Then, with the annexation of Austria in 
1938 and with each succeeding loss of territory to Nazi Germany, new 
groups joined the grim march. 

Naturally enough, France, Belgium, Switzerland, the Netherlands and 
other couutrit\s which bore th(^ main brunt of this emergency calk'd on the 
League for assistance. Thus the High Commissioner for Refugees Coming 
from Germany was appointed by the League in October 1933 and was 
made as autonomous as possible so as not to ruffle Germany’s sensitive 
feathers any more than necessary. Secondary reasons for this attitude were 
the desire of the large private Jewish organizations to have an organization 
actively interested in their problem and not sentenced to be disbanded in 
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Leagues traditional feeling that the care of refugees should 
\>e made one of its continuing responsibilities. 

During the first two years the High Commissioner, James G. McDonald, 
labored valiantly, in close collaboration with Viscount Cecil, Chairman of 
the Commission’s Governing Body, and helped to relocate 60,000 out of 
the 80,000 German refugees who had fled up to that time. This could not 
have been done, of course, except through the generous and efficient efforts 
of the large private organizations, most of which w'cre Jewish. Then in 
1936 McDonald decided to resign as the best means of calling attention to 
the need for bringing greater governmental pressure to bear upon the 
source of the problem — Germany’s campaign of racial and political perse¬ 
cution — as well as the need for coordinating all refugee efforts under the 
direct authority of the League. While this move was instrumental in per¬ 
suading the League Council to bring the High Commissioner’s Office under 
the League roof, the League’s functions continued to be limited to pro¬ 
tecting legal status and promoting emiiloyment and settlement. Relief was 
left to private agencies. 

The High Commissioner’s most important single achievement in the legal 
and iJolitical areas during the next two and a half years was the negotiation 
of an “Arrangement” on legal status in July 1936 and a convention, follow¬ 
ing the pattern of the 1933 treaty, which was adopted at Geneva in Febru¬ 
ary 1938, By early 1938 the distribution of German refugees was approxi¬ 
mately as follows; Europe, 37 per cent; Palestine, 27 per cent; United States, 
17 per cent; South America, 13 per cent; and elsewhere, 6 per cent. In 
May 1938 Austrian refugees were also placed under the jurisdiction of the 
High Commissioner and the 1938 Convention. 

Reunification 

When, in accordance with previous League decisions, the mandates of 
both the Nansen Office and the High Commissioner were terminated in 
1938, the League reluctantly decided to establish a new High Commissioner 
to deal with all refugees. Although Germany had withdrawn from the 
League and thus was scarcely in a position to block this action, the Soviet 
Union was now a member and insisted that the Commissioner should give 
no aid to White Russians. Like his predecessors, the new Commissioner 
was also carefully caged in by rigid restrictions. He was to provide only 
political and legal protection, to superintend the implementation of the 
1933 and 1938 conventions, to do no more than facilitate coordination of 
humanitarian assistance, and to assist non-League organizations to promote 
emigration and settlement. 

The principal non-League governmental effort was initiated by President 
Franklin Roosevelt, who, apparently without consulting either the League 
of Nations or the High Commissioner for Refugees Coming from Germany, 
called a conference which met at Evian, France, in 1938, to discover 
better ways of dealing with the refugee problem, e.specially that rising out 
of the annexation of Austria in March 1938. Although the Intergovemmen- 
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tal Committee, established by that Conference, undertook various negotia¬ 
tions with both the German governments and potential haven governments, 
it was able to accomplish precious little besides facilitating the settlement 
of some five hundred refugees in the Dominican Republic. 

Conclusions 

Although the League refugee program now seems to have been a puny 
midget in the face of the giant problems which confronted it, it repre¬ 
sented substantial progress as compared with what took place before 1919. 
For the first time, the great majority of nations worked through a j)er- 
manent international organization to give, on a joint basis, at least political 
and legal aid to refugees. Although they were never willing in the same 
manner to engage in large-scale direct assistance for relief and settlement, 
many states did approach that goal by urging all League Members and 
private organizations to contribute individually to such efforts, appropriat¬ 
ing funds to enable League commissioners to facilitate and coordinate such 
activities, sponsoring loans for these purposes, and even giving funds di¬ 
rectly in exceptional small-scale instances, such as the settlement of the 
Saarlanders in Paraguay. In spite of these encouraging steps forward, how¬ 
ever, the program was always heavily weighted down by the resistance of 
the majority of these League Members that were not direetly involved and 
that were reluctant to be dragged into any unpredictable and unlimited 
spending operation. 


Cultural Cooperalion 

The cultural cooperation program was one of the most frustrating and 
controversial activities of the League of Nations economic and social sys¬ 
tem. Unlike economic, financial, transportation, and certain other func¬ 
tional matters, cultural activities were not even mentioned in the Covenant. 
And, once the League had been organized, many nations demonstrated 
remarkable ingenuity in thinking of reasons for objecting to such activities, 
especially on the conflicting grounds that they would either exert dangerous 
pressures on domestic matters, such as education, or they would be so 
amorphous that they would exert no pressures at all. 

The courageous leadership of Senator Henri LaFontaine of Belgium, sup¬ 
ported more by the Continental and Latin than by the Anglo-Saxon coun¬ 
tries, finally persuaded the Assembly during its first session in 1920 to re¬ 
quest the Council to associate itself with efforts to form an organization 
of intellectual cooperation. Even then, however, the progress of this ac¬ 
tivity was the slowest of all of the League’s functional programs. The 
Committee on Intellectual Cooperation was not authorized by the Assembly 
until September 1921 and did not meet until August 1922. Nor did the 
Committee’s staff assistance approach adequate proportions until the Insti¬ 
tute of Intellectual Cooperation, established by the French Government in 
Paris, began to operate in January 1926. 
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Like many youngsters the Intellectual Organization had a difficult ado¬ 
lescence during which it was compelled to devote much of its attention to 
the obvious need lor postwar rehabilitation of educational and other essen¬ 
tial cultural facilities. But, with the invigorating injection in 1926 of the 
Institute’s substantial staff resources, the program began to prosper until, 
by 1929, it had burg('oned so prodigiously that a study was made to prune 
it to more manageable proportions. Then, under the twin blights of depres¬ 
sion and aggression, spix-ial efforts vvert; made to orient the program more 
directly toward those two crucial problems. 

Channels of Communication 

Education. In most nations education is the most universal and powerful 
organized social force for shaping the minds of large masses of people. It 
was obvious, therefore, that before the Intellectual Organization could hope 
to create an integrated international cultural community it would have to 
open the windows and doors of many hitherto tightly closed educational 
systems. From the very beginning, therefore, the Organization invested 
.substantial amounts of time and effort in an ever-increasing multitude of 
pedagogical activities: reconstruction of schools; training of teachers; elimi¬ 
nation of national bias in textbooks; exchange of ideas among instructors, 
administrators, and students; promotion of more than forty national peda¬ 
gogical centers to work with the Intellectual Organization; study of em¬ 
ployment problems among educational workers; and, beginning with an 
ILO request in 1931, development of adult education. Also in 1931, at the 
request of the League Council, the Institute participated in the general 
program to render technical assistance to China by making a survey of that 
country’s educational needs, by sending experts to implement the survey’s 
recommendations, and by organizing the exchange of teachers. 

Radio, Movies, Libraries and Museums. In 1936 the League con¬ 
voked a governmental conference which approved a convention prohibiting 
broadcasts inciting violence or disseminating obviously false statements 
and encouraging programs that would foster better understanding among 
nations. But the standards were vague; no machinery was established to 
interpret or enforce these standards; many democratic states were reluc¬ 
tant to interfere with their traditions of free speech; and the non-demo- 
cratic nations had no intention of paying anything more than lip service 
to such a convention. In the movie field, the International Educational 
Cinematographic Institute in Rome worked closely with the Intellectual 
Organization. Out of these efforts came many useful developments includ¬ 
ing a constant exchange of information facilitated by the publication of 
the International Review of Educational Cinematofiraphy, beginning in 
1929 (renamed Intercine in 1935), the negotiation of a convention in 1933 
exempting educational films from customs duties and accessory charges, 
and the convocation of a very productive International Congress of Educa¬ 
tional and Instructional Cinematography in 1934 which paved the way for 
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strengthening the Institute’s role in coordinating the interests of producers 
and users of informative films. 

The Intellectual Organization also realized that the body of world 
scholars could not work very effectively without an efficient circulatory 
system of libraries and museums. Consequently a Committee of Library 
Experts, formed in 1927, worked with the International Federation of 
Library Associations and other organizations to facilitate cooperation among 
libraries, survey and publicize their corniilementary resources, establish a 
uniform system of documentation, and study various library administrative 
problems. The Committee on Intellectual Cooperation also encouraged 
several bibliograj)hical projects including the publication of a list of Not¬ 
able Books, 1924 to 1929, and the Index Bihlio^raphicus, 1925 and 1931. 
The better utilization of archives was promoted through the publication of 
an International Guide to Archives and a lexicon of archive terminology, 
the exchange of archivists, and other forms of technical collaboration. 

The International Museums Office, created by authority of the League 
(Council in 1926, facilitated cooiieration among museums by j^romoting 
joint exhibits, publishing the quarterly periodical, Museion, beginning in 
1927, sponsoring the negotiation of a convention on the protection of na¬ 
tional artistic treasures and the restitution of objects taken from national 
collections, and assisting in the joint solution of other mutual problems. 

Substantive Areas 

Arts and Letters, One of the most frustrating paradoxes of our times is 
the fact that, while the industrial revolution has rapidly woven a thick web 
of cables, wires, and radio waves around the world, national i)olitical and 
cultural differences have cut across these many lines of communication with 
the result that there is less of a world community of ideas today than there 
was, at least among the intelligentsia, in past ages that were technologically 
less advanced. In order to pierce the barriers that separate national cul¬ 
tures, the Intellectual Organization’s Committee of Arts and Letters took 
the initiative in 1932 in organizing a series of annual “conversations” among 
twenty to thirty of the world’s outstanding authorities on such topics as the 
life and work of Goethe, the future of European culture, art and reality, 
and the relation of art to the state. A series of “open letters” was also 
begun in 1932 to make available to the world random essays of leading 
thinkers on a variety of subjects. 

The Committee on Arts and Letters also supervised many other related 
activities, including the exchange of information among various national 
literary institutes and encouragement of the translation of national classics. 
To give further protection to the legal rights of literary workers, the In¬ 
tellectual Organization played a major role in revising the international 
Berne Copyright Convention in 1928, in preparing proposals in 1935 for its 
periodic revision, and in trying to align the Berne Convention with copy¬ 
right practices in the Western Hemisphere. A conference to complete this 
latter task was to be held in Brussels in 1940 but had to be postponed be- 
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cause of the war. Finally the Organization helped to facilitate international 
cooperation in the fields of art and aicheology through channels such as the 
establishment of a Center of Liaison between University Institutes of Arehe- 
ology and History of Art in Paris in 1933 and the creation of a committee 
on folk arts which organized a particularly active program. 

Exact and Natural Sciences-. Since the exact and natural scientists have 
normally tended to speak the same technical language more than workers 
in other cultural fields, there had been more international collaboration 
among them before World War 1 than in other intellectual areas. Never¬ 
theless there was still great nt'cd in 1919 for reinforcement and coordination 
of the many separate organizations tlum in existence. After a plan had 
been formulated in 1925 to coordinates tlu; work of the Intellectual Organi¬ 
zation and the independent Council of Scientific Unions, the Committee on 
Intellectual Cooperation approved a program in 1931 to gear together 
various overlapping efforts to prepare scientific bibliographies, standardize 
scientific terminology, survey scientific laboratories, and foster collabora¬ 
tion among scientific museums. In 1932 the international unions of biology, 
chemistry, geography, physics, and mathematics decided to expedite their 
committee work by using the Institute of Intellectual Cooperation as their 
common secretariat. The following year plans were completed for unify¬ 
ing chemical and physical nomenclatures, with biology being included in 
1935. 

Social Sciences. If anything should have been obvious to those active in 
the League cultural program it was the fact that they could not progress 
far without a more profound understanding of men themselves, their psy¬ 
chology, and their myriad relationships. Yet, because the social sciences 
were not only relatively new but also highly controversial, the League 
tended to be more laggard in this than in most other areas. The first major 
social science program, not fully agreed upon until 1927, was aimed at 
instructing the world’s youth on the benefits of international cooperation, 
especially through the Ijcague of Nations. In 1928 the Intellectual Organi¬ 
zation created an administrative center to coordinate various national insti¬ 
tutes studying international affairs, such as the Royal Institute of Interna¬ 
tional Affairs in London and the Council on Foreign Relations in New 
Y’ork. From these modest beginnings developed the International Studies 
Conference program, starting with the 1931 Copenhagen meeting and con¬ 
tinuing with conferences at two-year intervals, in which more than thirty 
national committees and institutes participated to discuss such topics as 
the state and economic life, collective security, peaceful change, and eco¬ 
nomic policies and the maintenance of peace. Finally, in the late thirties. 
Dr. James T. Shotwell, American member of the Committee on Intellectual 
Cooperation, won considerable support for a permanent committee and a 
department of the Institute to be devoted entirely to the social sciences, 
but the war prevented this project from being implemented. 
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Conclusions ^ 

One significant measure of the contribution made by the LeBgUdS CU 
tural program is a comparison of its activities with the situation before 
World War 1. Although various private and governmental cultural organi¬ 
zations had been created b(dore the war to promote their respective special 
interests, the League Intelk^ctual Organization was the first permanent 
central agency, with substantial staff assistance, charged with fostering the 
creation of new organs and the exploration of new fields, greater develop¬ 
ment of all cultural activities, and coordination of all agencies in these 
many areas. Yet, when the tensions that produced World War II began to 
multiply, it soon b(?cam(3 obvious that the international cultural community 
which the Intellectual Organization had striven so hard to build was still 
more hope than reality. The cultural program had been painfully slow in 
getting started. Even at its peak it never received adequate financial or 
.substantive support. It tended to dissijoate its strength in all directions at 
once without effective concentration of effort. It placed excessive emphasis 
on European interests, and aimed most of its activities at the intelligentsia 
rather than the mass level according to the dubious theory that the new 
enlightenment would trickle down from top to bottom. 
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Social and Cultural Activities — UN 


Labor 

As Nazi bombs wi re still blasting the heart of London in December 
1943, two top leaders of the British Labor and Conservative Parties met in 
that city with the Governing Body of the International Labor Organiza¬ 
tion (ILO) and agreed that improving the lot of the working man should 
be a principal concern of the United Nations and that the ILO should con¬ 
tinue to be the primary channel for this effort. Foreign Minister Anthony 
Eden “lioped ... to see the ILO become the main international instrument 
for giving effect to [the social security provisions] ... of the Atlantic Char¬ 
ter. . . . ” ^ Labor Minister Ernest Bevin hailed the “unparalleled opportuni¬ 
ties . . . before the ILO.” - These sentiments represent a sample of the 
influential liberal forces within the major democratic nations of the world 
which have helped make the role of organized labor even stronger, more 
representative and more ambitious within the United Nations system than 
it was under the League. The World War II battle of production — and 
no more crucial battle was ever fought — greatly strengthened labor’s hand 
in government as well as industry. Anti-Axis underground movements de¬ 
pended heavily on the ranks of labor. The development of the “full em¬ 
ployment” philosophy and the coining to power of labor governments in 
such countries as the United Kingdom, Australia and New Zealand gave 
added impetus. Finally, the fear of postwar unemployment, similar to that 
which had occurred after World War I, made labor more determined than 
ever to use all available means, including the ILO, to protect its interests. 

The basic j)attern of the ILO process has remained fundamentally the 
same as before the war, although one should keep in mind the limited re¬ 
tooling carried out between 1944 and 1946, which was discussed in Chapter 
9. The forces which have molded subsequent ILO decisions arc also 
familiar to the veterans of Geneva. Leadership still lies with the most 
strongly organized elements of labor and management in the more devel¬ 
oped countries of Europe and America. But labor speaks more confidently 

1 Jolin G. Winant, “An International Organization That Works,” Saturday Evening 
Post, Vol. 216, No. 42 (April 15, 1944), p. 88. 

2 Ibid., p. 90. 
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than ever before, and the new voices from the less developed lands, espe¬ 
cially such leading nations as Japan, India, Pakistan and Indonesia, aie 
gaining greater attention. The Soviet Union, to be sure, has constantly 
criticized the ILO as the lap dog of capitalism and, though indicating an 
interest in joining in 1953, had not done so as this volume went to press. 
On the other hand, the Communist satellite nations of Czechoslovakia, 
Poland, Hungary and Bulgaria have participated. Yugo.slavia has also been 
a member, both before and after the break with the Coininform. While the 
ILO is the principal United Nations laljor agency, other bodies concerned 
with this field are ECOSOC, its regional and certain other commissions, 
FAO, WHO and UNESCO. 

''Bread and Butter" Issues 

Freedom of Associafion. The c t'nient of the labor movement is the right 
to organize and bargain collectix c^ly, allhoiigh it was never possible to adopt 
a specific agreement on the subject during the interwar period. To sew up 
this gap, the World Fed(Tation of Free Trade Unions (WFTU) and the 
American Federation of Labor (AFL) seized the initiative early in 1947 
by raising the question before the ECOSOC, which tossed it to the ILO. 
This set in motion an extended chain reaction involving the usual thorough 
ILO questionnaires, analyses, discussions, resolutions, recommendations 
and conventions from 1947 to 1952. 

The ILO Conference (plenary assembly) began by passing the weakest 
form of decision, a resolution, in 1947 setting forth the main principles of 
the freedom of association and right to organize. A painstakingly formu¬ 
lated Freedom of Association Convention was then adopted by the 1948 
Conference guaranteeing: 

the right to establish and join organizations of own choice; right to draw 
up own rules and function freely; right to be dissolved or suspended only 
by normal judicial procedure; right to join larger federations and interna¬ 
tional organizations. 

The fight was carried further in 1949 by adopting a second convention 
which set forth specific governmental responsibilities to assure: 

the right to organize adequate iirolcction against anti-union discrimination 
in employment and freedom from interference for both employers and work¬ 
ers in setting up and operating their respective organizations ("interference” 
interpreted specifically to include promoting employer-dominated unions or 
splitting unions). 

A further pioneering step to apply a little heat of publicity to melt gov¬ 
ernmental resistance was taken at the beginning of 1950 when the Govern¬ 
ing Body, after long debate, established a Fact-Finding and Conciliation 
Commission. This body, composed of nine outstanding experts on labor 
law and industrial relations, is to provide, with the consent of governments 
accused of violations, an impartial examination of alleged breaches of trade 
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union rights “in an atmosphere free from political prejudice ... or propa» 
ganda in any interests. ...” Its only sanctions arc negotiation, recommen¬ 
dation and publication. To supplement these major landmarks, recom¬ 
mendations were approved laying down guiding principles for collective 
bargaining machinery (1951), setting standards for voluntary conciliation 
and arbitration (1951), and cooperation at the plant level between em¬ 
ployers and workers regarding matters not covered by collective bargain¬ 
ing (1952). 

Ratiticalions of the basic 1948 and 1949 conventions were relatively rapid. 
In many countri(\s which have not yet ratific'd, the agreements are raising 
the level of national practice, including nations with strong union traditions 
such as the United Kingdom. But governments have generally refused to 
giv(j permission to have themselves hauled before the Fact-Finding Com¬ 
mission to have their dirty linen washed in public. To overcome this boy¬ 
cott, the Governing Body itself now conducts “preliminary examinations” 
and engages in informal negotiations to protect trade union rights. At 
least one observer has said that these efforts are having “considerable in¬ 
direct influence.” ^ 

Social Securiitj. Another basic “bread and butter” problem has been that 
of providing greater social security for workers. While recommendations 
and conventions on specialized aspects of this issue had been approved 
before the war, the first comprehensive agreement, based on a 1944 recom- 
jnendatioii, was the 1952 Convention on Minimum Standards of Social 
Security, the end product of three years of study and consultation. One 
of its unusual features is its flexible combination of compulsory and op¬ 
tional provisions, born of the difficulty of trying to cut one suit of clothes 
to fit all countries. Under this compromise, a ratifying state undertakes to 
comply with: 

J. certain general provisions; 

2. standards laid down in at least three of the nine parts dealing with 
medical care, sickness benefits, unemployment benefits, old-age benefits, 
empIoN'meiit injury benefits, family benefits, maternity benefits, invalid 
benefits, and survivors’ benefits; 

3. certain common provisions relevant to the parts selected. 

These standards represent at least three major advances: unification of all 
existing forms of social security in a single pattern, wider coverage of the 
population, and the establishment of a basic minimum of “social adequacy” 
as the criterion for the benefits under any part of the program. The ILO 
has also fostered social security progress in many other ways, such as tech¬ 
nical assistance in organizing national programs and furnishing staff for 
periodic meetings of the International Social Security Association, an inde¬ 
pendent association of social security institutions. 

Since the broad problem of maintaining “full employment” involves far 

* ‘The International Labour Organization Since the War,” International Labour Re- 
view, Vol. 67, No. 2 (February 1953), p. 135. 
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more than just labor policy, the ILO has left that area largely to the United 
Nations. Nonetheless, alarmed by the 1949 recession in the United States, 
the ILO initiated a study of the unemployment problem that same year, 
and, in 1950, the Conference adopted a resolution suggesting far-reaching 
domestic and international anti-depression measures which exerted some 
influence on the United Nations effort. Two related agreements were 
approved by the Conference in 1949. One was a Convention on Labor 
Clauses in Public Contracts providing that such clauses assure conditions 
no less favorable than those afforded other workers doing similar labor. 
The other was a Convention on the Protection of Wages to the effect that 
wages should be paid directly, promptly, in cash and in full. But the highly 
explosive questions of hours and wages — the heart of most labor-manage¬ 
ment disputes — have not proved susceptible of broad universal treatment 
but have been left primarily to more specific ILO industrial and regional 
discussions. 

Finding Men for the Jobs 

Before World War II, the ILO had its hands full trying to defend labor 
from various abuses. It had little time to think in positive terms of promot¬ 
ing the optimum use of available labor resourt-cs. At the end of the war, 
however, tliis is exactly what was needed to help meet vast reconstruction 
and developmental needs. Thus the ILO entered the manpower business 
to improve the recruitment and training of labor. 

One essential step was to help standardize national and international 
employment practices. The 1948 Employment Service Convention and 
Recommendation set goals for employment services, in terms of the “full 
employment” philosophy, which have left their mark on many such systems 
established since the war. Prewar standards on apprenticeship and training 
for young people were supplemented by a 1950 recommendation on the 
training of adults which gave especially useful guidance for the under¬ 
developed countries. A 1933 convention on fee-charging employment agen¬ 
cies was improved in 1949. That same year the Conference also approved 
a revised Convention on the treatment of migrants, to facilitate labor mo¬ 
bility, and recommendations on vocational guidance. 

The ILO did more than merely recommend. It rolled up its sleeves and 
went into the field to help survey and meet the labor needs of various areas. 
It first concentrated on the requirements of Europe, then Asia, Latin 
America, and more recently the Near and Middle East. Special ILO field 
offices were set up in India, Brazil and Turkey, and close bonds were estab¬ 
lished with the ECOSOC regional commissions. Services provided have 
included: estimates of labor deficits and surpluses, assisting or operating 
training programs (in approximately twenty-four countries as of 1953), 
advising on the organization of employment services, technical assistance 
to increase productivity, and facilitating the migration of workers through 
all stages from the place of origin to integration in the place of final des¬ 
tination. 
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The ILO played an especially active part in the latter effort reminiscent 
of Albert Thomas’s prewar migration experiment. A Preliminary Migration 
Conference at Geneva, April to May 1950, advised a cooperative program 
but left implementation to separate national efforts. The ILO then called a 
Special Migration Conference at Naples, October 1951, and submitted its 
own proposal for direct international operations under an ILO-supervised 
Migration Administration with the authority, staflF and funds to move 1.7 
million persons in fiv e years, chiefly from the suri)lus countries of Germany, 
Italy and the Netherlands. The United States was the principal opponent, 
supported by Australia and Canada — all three important potential havens 
for immigrants. They preferred a more cautious approach based on “in¬ 
formal means.” The Conference finally adopted a compromise proposal, 
sponsored by France, Italy and Belgium, recommending an advisory version 
of the ILO plan with a “consultative council” to study the problem and 
recommend cooperative action. 

In November 1951 the United States called another meeting at Brussels 
which set up, outside the United Nations framework, a Provisional Inter¬ 
governmental Committee for the Movement of Migrants from Europe 
along the lines suggested at Naples.'* Although the ILO did not succeed in 
carrying out its original project, it was an iniluential catalyst and is still an 
important figure in the migration field. 

Health, Safety, and Welfare 

While ILO efforts in these fields have tended to play second fiddle to 
other more pres.sing needs, they have steadily continued to build on the 
foundations laid during the prewar period. Perhaps the principal advance 
was the completion in 1949 of a Model Code of Safety Regulations for 
Industrial Establishments. The ILO Office has also fostered improved 
health, safety and welfare through various industrial and regional meetings, 
technical assistance missions, and studies. More concrete action was ini¬ 
tiated during the 1952 ILO Conference aimed at the conclusion of a Con¬ 
vention and Recommendation on the Protection of the Health of Workers 
in Places of Employment. 

Help For Special Worker Categories 

Protecting women and children is still a task close to the heart of the 
ILO. It is also subject to a conflict between the desire to lighten the 
burden of the weak and resistance to jeopardizing the earning and pro¬ 
ducing capacity of these workers, e!>pecially during the immediate postwar 
reconstruction period. The latter consideration dominated the early revi¬ 
sion of certain prewar conventions in order to make restrictions on night 
work for women and children more flexible. The highly controversial issue 
of granting equal pay to women for work of equal value collided not only 
with traditional discrimination in developed as well as underdeveloped 
countries but also with the depressed economic plight of these nations. 

* For further discussion of activities, see below, p. 658. 
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After lengthy soul-searching, the 1951 Conference approved a Convention 
and Recommendation providing for equal remuneration for men and 
women, and a meeting of experts in December 1951 considered a multi¬ 
tude of measures to improve the laboring status of women. The 1952 Con¬ 
ference then revised the 1919 Maternity Protection Convention by pro¬ 
viding more liberal maternity beneiits. 

The campaign to better the working conditions of young people was 
carried on primarily with reference to specific industries and geographic 
areas. For example, the 1952 Conference adopted a thoroughly debated 
resolution protecting youths laboring in coal mines (minimum age, voca¬ 
tional guidance, vocational training, medical exams, night work, rests and 
inspection). Regional conferences gave .siiecial attention to problems af¬ 
fecting young people. Moreover, the ILO agreed in 1951 to cooperate with 
the United Nations in a long-range child welfare program. 

The ILO has also found itself in the midst of the struggle over non-.sclf- 
governing territories as it has tried to improve the lot of workers in “non¬ 
metropolitan” territories. Before the war iirimary attention was devoted 
to prohibiting the worst forms of exploitation of colonial laborers. Then 
the 1944 Philadelphia Declaration set more positive goals.'* And the 1947 
Conference adopted an impressive series of conventions to achieve those 
objectives. The most gcnt'ral conxention looks towards coordinated devel¬ 
opment in the fields of health, housing, education, employment, working 
conditions and social security. Other supporting conventions deal with the 
rights of association and settlement of labor disputes, limited applieation 
of specified ILO conventions, and the length of labor contracts. A host of 
related efforts are carried on through publications, technical assistance and 
other agencies such as the Trusteeship Council. 

Help for Special Occupations 

Shipping. The ILO has penetrated farther and more extensively than ever 
before into the economic life of nations through the spreading and deepen¬ 
ing of its roots in certain leading industries. In this way it has not only 
adapted its general standards to the peculiar conditions of different fields 
but has, for the first time, brought top management and labor personnel 
in these enterprises into direct contact with the ILO, 

As before World War II, shipping still receives more ILO attention than 
any other single industry because of its obvious international character and 
the strength of the maritime labor organizations. A first and giant postwar 
step was taken during the 1946 Seattle maritime session of the Conference 
devoted entirely to shipping questions. A series of conventions and recom¬ 
mendations laid down the following standards: 

a minimum wage fixed on an international basis for the first time; hours of 
work with a basic eight hour maximum; labor-management machinery for 
fixing work-loads; paid vacations; social security (incapacity, unemployment, 

0 See p. 260. 
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old age, retirement, and medical benclits); crew accommodations; medical 
exams; and certification lor employment. 

While ratifications have been sluggish, these agreements have already had 
substantial ellect, especially in shaping the policies of “new” inaritiiue coun¬ 
tries. For example, a complaint of the Seafarers’ Section of the Interna¬ 
tional Transport workers’ Federation in 1948 against ships transferred to the 
flags of Panama and Honduras used thti ILO standards as criteria. This 
indictment resulbxl in Panama’s requesting the Governing Body to investi¬ 
gate the situation including conditions on board thirty ships in the ports of 
six different countries. As a result, the Governing Body made certain rec¬ 
ommendations; Panama established new machinery to help improve mat¬ 
ters; a number of collecti\ e agreements were signed btJtween the Seafarers’ 
Section and the owners; and a full-scale boycott was avoided. More re¬ 
cently the ILO has turned its attention to the i^roblcms of less well-organ¬ 
ized maritime workers: fishermen and Asian seamen. 

Other Industrie^;, An entirely i^ostwar innovation has been the develop¬ 
ment of a small group of “industrial coininittees” to study and make recoin- 
mendations regarding the whole spectrum of labor-management problems 
within certain selected industries.** The doughty British labor leader and 
statesman, Ernest Be\in, first iDushcd this idea as a means of giving more 
sioecialized attc'ution to key industries, particularly to hell) '^h^h postwar 
reconstruction and to st't high standards in the core industries of national 
economies. There were (ught of these bodies as of 1953 covering fields of 
particular international importance: textiles, mines, petroleum, inland trans¬ 
port, iron and steel, metal trades, building and construction, and chemicals. 
Each is composed of delegates from countries in which the industry is of 
some importance. Each national delegation consists of two persons from 
each of the ILO's basic components: labor, management, and government. 
These groups first engaged in far-reaching general surveys of all relevant 
problems and then concentrated on the most pressing issues. While they 
were slow in arriving at useful conclusions and generating positive national 
cooperation, one analysis has said, “The action taken nationally to give 
effect to the conclusions of the eojnmittees suggests that these are influenc¬ 
ing the course of policy and providing the practical guidance that they are 
supposed to j)rovide.” " 

Progress in helping agricultural labor still travels at a snails pace, largely 
because farm workers, e\'en in tlie more advanced countries, are still less 
solidly organized than their city cousins and because of the complexity of 
enforcing uniform standards in such a decentralized, heterogeneous and 
traditionally individualistic occupation. Nonetheless the ILO Permanent 
Agricultural Committee was instrumental in getting approval of a Conven¬ 
tion and Recommendation on minimum wage-fixing machinery in agricul- 

® For thorough survey, see John Price, “Industrial Committees of the ILO,” Interna- 
tional Labour Review, Vol. 65, No. 1 (January 1952), pp. 1-43. 

7 ‘The ILO Since the War,” op. cit., p. 125. 
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ture (1951) and a convention providing annual holidays with pay in agri¬ 
culture after a period of continuous service with the same employer (1952). 
Studies are also going forward to help other forgotten occujpations that 
are only weakly organized: white-collar workers, domestic servants and 
artistic workers. 

Regionalism and Technical Assistance 

The trend towards closer “grass roots'’ relations has also been expressed 
through increased emphasis on regional activities. By 1953 six regional 
meetings of a general character had been held since World War II — three 
in Latin America, two in Asia, and one in the Middle East. The field offices 
and many technical assistance projects also reflect the regional approach. 
The general effect has been to decentralize ILO efforts even further and 
to give greater attention to non-European problems. 

Allied with this regional emphasis has been the ILO's increasing activity 
in giving technical assistance to underdeveloped countries as part of the 
larger United Nations effort along these lines.” Although the ILO began 
immediately after the w^ar to disseminate technical know-how to under¬ 
developed as well as developed countries, especially through its manpower 
projects, the major drive did not come until a substantial increase in funds 
was made available through the United Nations Expanded Program. In 
1953 the United Nations gave the ILO approximately $2.3 million. By 
early 1954 more than three hundred exp(^rts had engaged in ILO technical 
assistance j^rojects in all i^arts of the world. 

Plentiful and accurate information, skillfully analyzed and i)crsuasively 
interpreted, can be a powerful w^eai^on, even without a police force behind 
it. The painstakingly thorough Office questionnaires and studies, followed 
by the sifting of each recommended agreement at least twice by the Gov¬ 
erning Body and Conference have paid off in the practical and influential 
character of ILO decisions. By mid-1953 the Office had i)repared at least 
150 major studies for the Conference plus 100 more for regional meetings 
and industrial committees. The ILO is now a prolific world publishing 
house printing 60,000 pages a year, nearly two normal volumes a day, in 
three languages. Regular meetings of experts in labor statistics strive to 
improve the quality, quantity and comparability of labor figures. Annual 
national reports on compliance with ILO recommendations are more search¬ 
ing and comprehensive than before the war. Investigations of alleged vio¬ 
lations of national obligations, such as the one involving Panamanian ship¬ 
ping, exert considerable pressure. “Since the war, far more governments 
have been examining ILO reports, answering carefully prepared question¬ 
naires, consulting the employers’ and workers’ organizations, sending dele¬ 
gations to Geneva or elsewhere, and notifying the ILO of the results.”® 
Filially, governments, such as those of Greece, Iran and Venezuela, have 

* “The International Labour Organization and Technical Assistance,” International 
Labour Review, Vol. 66, Nos. 5-6 (November-Deceinber 1952), pp. 391-418. 

® “The ILO Since the War,” op. cit., p. 123. 



SOCIAL AND CULTURAL ACriVITlES — UN 633 

turned increasingly to the ILO to conduct impartial inquiries in connection 
with labor issues. 

Weighing the Record 

Today ILO standards, observed by many leading shipping nations, call 
for heltcr food and quarters than first class ijassengers had forty years ago. 
While the ILO is only one of many forc(;s that have helped foment this 
revolution of comfort afloat, it has be^n a central channel for reinforcing 
and spreading such standards. This and other achievements reveal a pat¬ 
tern of substantial progress since World War II. There have heen the 
formulation of more comprehensive and positive objectives, the livelier 
appreciation of the relation of labor problems to other economic and social 
activities, the greater attention devoted to the needs of underdeveloped 
countries, more cnij)hasis upon direct field work, and greater flexibility in 
adjusting programs to special regional and occupational conditions. 

Concrete effects of this activity can be partially reflected in figures. By 
early 1953 the International Labor Code included more than a hundred 
conventions and over ninety recommendations. There had been not only 
a steady accumulation of ratifications of prewar agreements but relatively 
(juick ratification of several postwar conventions, e.g., ones dealing with 
freedom of association and the right to organize and bargain collectively. 
During 1952 alone over a hundred ratifications of forty-nine different con¬ 
ventions were effected by thirty-one countries, more than in any previous 
year. 

. . . the standards for crew accommodation on board ships being built in 
many of the most important shipbuilding countries conform to . . . ILO’s 
post-war Convention . . . even though only eight of the governments con¬ 
cerned have . . . ratified. ... A glanc'e through recent reports . . . shows the 
slow but cumulative results. . . . This has been the case, to mention but a few 
examples, in respect of maternity protection or night work for women work¬ 
ers, tlic machinery of industrial relations, emidoyment services, labom in¬ 
spection, the minimum age for young people to start to work, and so 
forth.!*' 

But the ILO is still not a true government. It is a useful, continuing and 
influential forum backed up — nay, pushed ahead — by an able, indus¬ 
trious, ambitious and loyal Director-General and staff. It can question, 
suggest, negotiate, publicize and persuade but it cannot legally compel any 
state to do anything. While the trend of national compliance seems better 
than before the war, it is still lethargic and limited principally to the more 
developed countries. 

Limitations. The direction and pace of ILO activities are still fundamen¬ 
tally conditioned by the gap between the more and less advanced nations, 
the dominant influence of the major labor and management leaders of the 
principal powers, and the general state of the world’s economy. Within 

10 /hid., pp. 121-122. 
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lian-a-year budget But it is diificiilf to say that it has pushed too hard 
compared to the cfiFort needed to improve the lot of the great majority of 
the world s workers who are living at substandard levels by any civilized 
criteria. 

To take the example of France, usually considered a “developed” coun¬ 
try, the general conclusion of scholars is that the Fnaich industrial worker 
has over the years received neither adequate nor fair compensation for his 
labor. “The real weekly wages of a single worker [in 1949J had declined by 
perhaps as much as a fifth [since 1938].”^^ While the cost of food in 1950 
was 1900 per cent that of 1938 and the cost of clothing 2()00 per cent, the 
hourly wage was only 900 per centd- In 1951 another observer wrote, 
“A skilled industrial worker [in France] . . . earns about $45 a month . . . 
but he net^ds around three times that much to live fairly decently. ...” 
The long-range pliglit of the French worker has beem characterized by 
inadequate real wages and iiu'quitable distribution of income.^* Multiply 
this by country after country and you begin to nndersland why labor has 
seemed so impatient. 

But the ILO does not have the authority, and has not attempted, to set 
extreme objectives. It has taken its standiirds not from the thin air of pure 
idealism but from the current policies of the more advanced countries. It 
is not so much an inventor as a universalizer, spreading the ideas of the 
more progressive to the less progressive. The chief benefits accruing to 
labor in the advanced countries arc to reduce the competitive advantage 
of substandard labor policies, occasionally to improve their own conditions, 
and generally to foster a more prosperous and stable world economy. 


Health 

"In Haiti, three patients arrived in a single morning at one of the 
[WHO] yaws clinics. They were a laborer whose palms were raw 
with the characteristic blisters, and who liad been unable to do any 

Donald C. McKay, The United States and France (Cambridge: Harv'ard Univer¬ 
sity Press, 1951), p. 177. 

12 Ibid., p. 303. 

Saul K. Padover, “The Seven-League Boot of France’s Economy,” United Nations 
World Vol. 5, No. 4 (April 1951), p. 50. 

McKay, op. cit., p. 178. 
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work for three years; a small boy who could not stand because the 
soles of his feet were covered with the sores; and a woman suffering 
from yaws on her mouth who could not eat solid foods and had kept 
alive by sucking liquids through a straw. After a single shot of 
penicillin ior each, the man was soon able to take a job, the boy 
walked again, and tlie woman was eating normally. The cost of each 
injection was approximately 15 cents.” 

ThivS modern miracle is one of many types of services which the World 
Health Organization (WHO) rencU'rs in aj)proxiinalcly 115 countries and 
territories of the world. And, while WHO is the major United Nations 
affiliate in the health field, there are others busy on related projects that 
often team up, and sometimes conllict, with WHO, especially UNICEF, 
FAO, UNESCO, ILO, and the United Nations Secretariat Department of 
Social Affairs and Narcotic Drugs and Social Commissions. 

Because of resistance exprc'sscd in the United States House of Kepre- 
sciitalives, mobilized largely V)y the American Medical Association, against 
possible WHO supi)oit for “socialized medicine,'' the United States did not 
aj)prove the WHO coiistitutioii, drafted in the summer of 1946, until two 
years later. Ratilication was also delayed by Latin American f)ique over 
the dispute regarding the relation of the Pan American Sanitary Bureau 
(PASB) to the WHO. The constitution did not come into effect, there¬ 
fore, until April J948, and the first regular WHO Assembly did not ineojt 
until June of that year. From 1946 to 1948 an Interim Commission chugged 
along on one cylinder, doing the best it could to continue the health func¬ 
tions of UNRRA, handling only the most urgent reconstruction and emer¬ 
gency problems. Its makeshift subsistence budget was patched together by 
means of loans from the United Nations ($1.3 million in 1947) and grants 
from UNRRA ($1.5 million in 1947). A full-scale program could not be 
launched until 1949, much later than most of the other specialized agencies. 

The strategy from the begimiiug was to concentrate on curing and pre¬ 
venting three of the most widespread communicable diseases: malaria, 
tuberculosis and treponematoses (syphilis, yaws and bejel). Field opera¬ 
tions tended to follow in the footsteps of UNRRA. The greatest postwar 
shift began in 1950 with the inception of the United Nations Expanded 
Technical Assistance Program which proxided substantial new funds to 
engage in more direct field work in the underdeveloped countrit's. Through¬ 
out this development leaders from the major powers, possessed of the 
greatest financial and medical resources, exercised dominant leadership. 
Nonetheless, some extraordinary contributions were made by men of unique 
genius from less developed countries, such as Dr. Andrija Stampar of Yugo¬ 
slavia. While the Soviet Union joined in launching the WHO, its attitude 
suddenly soured at the June 1948 WHO Assembly because it wanted to 
show its displeasure against the UN for political reasons and also because 
some Soviet leaders felt that Russia had received more advice than mate¬ 
rs The New York Times, July 3, 1953. 
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rial aid.^« In February 1949, the U.S.S.R., Byelorussian S.S.R. and Ukrain¬ 
ian S.S.R. announced their withdrawal. The Balkan satellites lingered 
longer, presumably because tangible benefits received greatly exceeded 
their quota contributions, but all withdrew between November 1949 and 
August 1950. 

Fighting Major Health Enemies 

The principal weapons brought to bear on the three major public health 
enemies (malaria, tuberculosis and treponeinatoses) have inclndf'd 

sending advisers to counsel national authorities; setting up “demonstration 
teams” to sIjow how to train local personnel and initiate continuing pro¬ 
grams; administering concentrated “pilot projects" in selected areas; encour¬ 
aging and often financing additional advance training either locally or in for¬ 
eign institutions; promoting the development, standardization, and produc¬ 
tion of key drugs (DDT for malaria, BCG for tul)erculosis, and penicillin 
for treponematoses); conducting various conferences and seminars; and 
helping to explore and unity new techuicpics. 

In most of this work UNICEF has provided a major portion of the material 
aid (equipment and supplies), while the WHO has furnished the technical 
know-how and medical personnel. A joint WHO/UNICEF malaria control 
project in the Terai region of northern India had, by early 1953, brought 
down the infection rate of infants to zero, increased land cultivation by 
nearly 30,000 acres, expanded food production from 55,000 tons (1947) to 
73,500 tons (1950-51), doubled land values, and made possible a popula¬ 
tion increase in three years from 167,000 to 285,000. 

The WHO strategy adopted at the 1948 Asscnnbly also concentrated on 
three other crucial areas: maternity and child welfare, nutrition, and envi¬ 
ronmental sanitation. To give human beings a better chance for health as 
they enter this perilous world, the WHO, again leaning heavily on UNICEF 
assistance, has concentrated particularly on establishing demonstration and 
training centers in maternity and child health in about twenty countries. 
Supplementary efforts have included studies to reduce deaths among pre¬ 
mature babies, fellowships, and technical advice to assist in the develop¬ 
ment of the International Children’s Center established in Paris by the 
French government in cooperation with the UNICEF and WHO. 

Other Campaigns 

Less time and effort have been devoted to nutrition which is an area 
tended by various other agencicis including FAO, ILO, UNICEF and the 
United Nations social bodies. Nonetheless, inquiries have been answered, 
studies prepared, and programs recommended to specific countries, such as 
Ceylon, Egypt, Yugoslavia, Austria and India. Particular attention has 
been devoted to the maladies of kwashiorkor (malignant malnutrition) and 

Charles E. Allen, “World Health and World Politics,” International Or^anizcition, 
Vol, 4, No. 1 (February 1950), pp. 40-42. 
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endemic goiter (counteracted chiefly by iodizing solar-evaporated salt). 

In the field of mental health, the WHO has given particular attention to 
the possible contributions of the science of mental health to the problems 
of alcoholism, care of homeless children, juvenile delinquency, iisycliiatric 
rehabilitation, industrial relations, child guidance, social case work and 
general mental hygiene. Much of this has been done in cooperation with 
UNICEF, UNES(X) and the United Nations. Less in the forefront but 
stt^adily active have been various c^xpert committees fostering progress in 
the treatment of other diseases that do not seem to warrant priority interna¬ 
tional attention. Studies have Ix^en undertaken, research centers established 
and aided, field surveys organized, fellowships awarded and t(?chnical 
assistance rendered upon request. These diseases have included: plague, 
cholera, typhus and other rickettsioses, yellow fever, other jiarasitic and 
virus diseases, childhood diseases, trachoma, leprosy, and zoonoses, includ¬ 
ing brucelosis and rabies. 

Stemming Emergency Epidemics 

At the end of September 1947 a dread cholera epidemic broke out in 
Egypt. By October 6 the WHO had agreed with two large United States 
drug firms to expand their vaccine production. The first shipment was 
grown, tested, packed and delivered to Cairo within twenty days of the 
time the order was confirmed. Altogether nineteen governments contrib¬ 
uted supjilies. WHO also acted as procurement agent for Egyiit in pur¬ 
chasing and shipping, mostly by air, more than thirty-two tons of supplies 
and equipment. On October 20, at the peak of the epidemic, 1,022 new 
cases were reported with 581 deaths in that one day. During the entire 
emergency, ten thousand lost their lives. But only three months after the 
outbreak, on January 23, 1948, Egypt informed the WHO that all iiort 
cities and upiier provinces were free of cholera. “During the nineteenth 
century, five different epidemics of cholera used Egypt as a stepping stone 
to cause havoc in Europe. This did not occur in 1947.”’’^ Similar assist¬ 
ance, including limited financial grants, has been given such nations as 
Afghanistan when it suffered a tyj)hus attack and El Salvador when an 
earthquake left a variety of health problems in its wake. 

To give all interested nations quick warning of the outbreak of epidemics, 
the WHO carries on the epidemiological intelligence service begun by the 
League and kept alive in skeleton form during the war. The Singapore 
Bureau of this service is once again the nerve center which receives epi¬ 
demiological reports from twenty-four sea- and airports covering a wide 
area bounded by Vladivostok, Egypt, South Africa and New Zealand. Bul¬ 
letins are disseminated by mail, cable and radio. World-wide reports flow 
regularly into the Geneva Office where a staff of epidemiologists prepares 
weekly and monthly summaries. After long and patient negotiation, more- 

II C.-E. A. Winslow, ‘‘World Health Organization — Its Program and Accomplish¬ 
ments,” International Conciliation, No. 439 (March 1948), p. 135; the above account 
is also based on Dr. Winslow's description. 
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over, a set of new quarantine rc’gnlations was unanimonsly adopted by the 

WorJd Health Assembly in 1951 unci became automatically binding except 
for governments rejecting them within a given period of time. 

Technical Assistance and Regionalism 

Following the Leagues pioneer cfForts to reorganize the national public 
health services ot Greece and China, the WHO has gone on to iwpand this 
service tremendously. Immediately at the end of the war the WHO in¬ 
herited UNliltA’s projects to rc>l)iiild the ijnblie health programs of liber¬ 
ated countries — es])eeially China, Greece, Ethiopia, Italy and Austria. 
Subsequent programs'in all fields have placed particular emphasis on build¬ 
ing .skills into continuing local organizations. International meetings on 
administrative problems have also been held, e.g., the thret'-day confer¬ 
ence in Ceylon, September 1950, attended by thirty directors of Asian 
national health .services. A related function is helping to improve the train¬ 
ing of doctors, nurses and other health workers. To implement these and 
other objectives, the WHO has helped organize training courses in all kinds 
of subjects, pro\'ided medical literature and equipment, and awarded and 
administered an increasing number of fellowshiiw (approximately seven 
hundred in 1953). 

New frontiers of medical progress are also being explored at various 
research centers whose work the WHO helps to initiate, direct and co¬ 
ordinate through consultation, exchange of personnel, and occasional grants. 
These include the Tuberculosis Research Office in Dmimark (Copenhagen), 
International Treponematosis Laboratory Center in the United States (John 
Hopkins University), the Serological Reference Laboratorj’ in Denmark 
(Copenhagen), the National Institute for Medical Research in England 
(London), and many other national cooperating institutions. But the lack 
of funds cuts this activity to the barest minimum. 

The villages of Haiti, India, Libya and many other countries are getting 
accustom(;d to the coming and going of WHO personnel on a scale never 
dreamed of by the more sedentary (and impecunious) prewar interna¬ 
tional agencies. Special postwar factors that helped produce tliis expansion 
of direct field operations have been the precedent set by UNRRA and sub¬ 
stantial funds contributed by UNICEF (approximately $6 million in 1951 
for health projects in most of which WHO participated) and the United 
Nations Expanded Technical Assistance Program ($5.7 million given to 
WHO in 1952). Tliese sums total more than the normal annual WHO 
budget ($8.5 million in 1953). It is interesting to note parenthetically how 
UNICEF, begun as a temporary postwar relief program, has injected con¬ 
siderable amounts of money into other United Nations agencies to nourish 
long-range programs. But in 1953 a shadow fell across all this activity 
when, because of a shortage in national contributions, the Technical As¬ 
sistance Board (TAB) cut approximately 27 per cent of WHO’s request 
for funds for that year. 

The provision for creating regional “miniature WHO’s,” built into the 
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constitution primarily to accommodate the Pan American Sanitary Bureau 
(PASB), was slow in being put into practice. The larger powers tended 
to resist a move that w'ould add administrative complications and expense, 
at least in the short run, and headquarters staff chiefs w^ere reluctant to 
loosen their bold on the reins. But the underdeveloped countries liked the 
idea of local offices especially responsive to their peculiar problems. Hence, 
by the summer of 1951, regional committees and offices had been estab¬ 
lished tor six areas: America (Washington), South East Asia (New DelVii), 
Eastern Mediterranean (Alexandria), West Pacific (Hong Kong), and 
Africa and Eiirojic (Geneva). The probk'in of coordinating fii^ld and head¬ 
quarters personnel in the planning proci^ss has caused some resentment, 
especially in the TAB, but thesc^ kinks are likely to work out wnlh time and 
with more long-range planning which is the present trend. Furthermore, 
the regional centers have already become most vigorous and useful instru¬ 
ments for local planning and coordination. 

Standards and Information 

When the diabetic American tourist accidentally drops his insulin in tlu' 
TibtT, it is of some consequence to him that the new supply he buys from 
a Borne druggist is of the same strength and quality as th(' old. lhaice a 
C'ommiltec? on Biological Standardization continues this work of the League 
Health Organization and has won Assembl)’ approval of ru'w^ standards for 
such x)reparations as ^'itamin E, heparin and penicillin and has studied 
many others. Unlike the League standards, these arc now binding on all 
WHO Members according to the new constitution, unless specifically re¬ 
jected within a stated time limit. The two world centers for coordinating 
this w^ork are .still the Slate Serum Institute in Copenhagen and the Na¬ 
tional Institute for M('dical Research in London with their coojierating 
networks of other national centers. A Committee on the Unification of 
Pharmacopeias also obtained Assembly adoption of the first International 
Pharmacopeia in 1950. This is a mountainous compendium giving not only 
strengths and purities of drugs but also uniform terms and usual and maxi¬ 
mum doses. 

As part of its information program the WHO has not tmly tried to reach 
experts with all the material referred to above but has also devoted much 
attention, often in conjunction with UNESCO, to educating the general 
public. It has also tried to improve the quality, quantity, and compara¬ 
bility of a host of health .statistics which it publishes in regular Epidemi¬ 
ological and Vital Statistics Reports. Other continuing publications include: 
Bulletin of the WHO, Chronicle of the WHO, International Digest of Health 
Legislation, the WHO Technical Report Series, and the Monograph Series. 

Fighting Narcotics 

One night in June 1952 an anti-narcotics squad of the French police 
raided a lonely villa in a Paris suburb and caj)tur(?d a busy manufacturing 
center pouring out heroin, most pernicious of all habit-forming drugs. This 



640 lfagve Axn united nations at work 

one successfttl skirmish in the world-wide campaign against habit- 
forming drugs which continues under the United Nations much as it did 
under the League. The new directing headquarters is the ECOSOC Com¬ 
mission on Narcotic Drugs which takes the place of the League s Advisory 
Committee on Traffic in Opium and Other Dangerous Drugs. This body, 
which oversees the whole inlernational system based on nine conventions 
dating from 1912 to 194tS, issues recomiiieiidations which are never legally 
binding but often highly influential. Its partners in this struggle include: 
the quasi-judicial Permanent Central Opium Board (PCOB) to supervise 
enforcement of certain prewar conventions; the Drug Supervisory Body 
(DSB) to check the validity of annual national estimates of needs; WHO, 
which decides medical (|uestions relating to narcotics; and the Social Com¬ 
mission concerned with the social aspects of addiction. 

The basic pattern of the control program remains essentially the same as 
before the war; 

international conve^ntions require governments to legislate and administer in 
such a way that llie drugs can he list'd for medical and scientific i)iir])0scs 
only, that no iinlicenstxl pt'rson , . . may possess (he drugs, and that records 
of all transactions shall be kei)t, summarized, and sent to an international 
organization. . . . EnlorctMucnl by the international control bodies depends 
on certain permissible embargoes and on the pressure of public opinion. .. 

Added to all the old i^roblems. however, are some new ones which arose 
during and after World War II. The luewar controls and League super¬ 
vision were seriously weakt'ned by tlu' conflict. At least one aggressor, 
Japan, gave an extra kick to th(' tottering structure by assisting the opium 
traffic lor revenue and ch'structive reasons. More recently new synthetic 
drugs have created serious additional hazards because they can be pro¬ 
duced from common raw materials (eoal tar and petrolcmm) and are only 
belatedly being brought under the prewar conventions. Besidc\s reviving 
the old controls, the narcotics agencies have given particular attention to 
regulating the new drugs as well as strengthening and simplifying pro¬ 
cedures. 

Reinforcing Pretcar System. Officially the old system was put back on its 
feet again when a protocol, signed in Dccc'mbcT 1946, transferred tlu^ 
League’s functions to the United Nations. But the real task of repairing 
the dikes was not so easy. 7'he general picture since the war has been one 
of a rising tide of illicit traffic swelled ly countless tributaries of synthetics. 
And the submission of annual estimates and reports of compliance has been 
exceedingly slow and spotty. Finally in 1951 the returns improved mark¬ 
edly, but the PCOB still reported that the absence of figures from the two 
most important coca-leaf producing countries made it impossible to esti¬ 
mate a world total for that substance. There was also a disturbing increase 
of hashish and opium production in Syria and Lebanon. And China was 

Herbert L. May, “The International Control of Narcotic Drugs,'* International Con¬ 
ciliation, No. 441 (May 1948), p. 304. 
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reported to be doing a brisk business in the production and sale of nar¬ 
cotics both to gain foreign exchange and create addiction. To plug these 
and other sources, the Commission on Narcotic Drugs, PC^OB and ECOSOC 
fought back with numerous recommendations aimed at stiffening national 
enforcement resources, increasing the severity of x)cnalties, reducing allow¬ 
able jiroductioii (esjpecially of the deadly heroin), cracking down on ship¬ 
ping jpersoimel (the most notorious traffickers), and develoj)ing closer co- 
oiieration among national administrations. These efforts began to pay 
dividends about 1951. For exainj;)le, Turkey, one of the chief narcotics- 
Xiroducing nations, announced that the traffic in raw of)ium and heroin had 
diminished considerably during 1952 and that controls were being greatly 
tightened. 

The most important step to plug new leaks in the regulatory system, f)ar- 
ticularly synthetic, was aiixiroval by the United Nations General Assembly 
in October 1948 of a convention authorizing the WHO to decide what addi¬ 
tional drugs to under the control of the x^rt^war conventions. This 

agreement came into force in December 1949, and quick action by the 
WHO resulted in covering a series of synthetics. A United Nations WHO 
mission also investigated coca-leaf chewing in P(tu and Bolivia at the end 
of 1949, and their rexiort resulted in a recommendation that immediate 
steps be taken to limit the supx)ly of coca leaf, the source of cocaine, and 
Xirevc'nt its illicit entry into international channels. 

To reinforce and stniamline the whole system the Commission on Nar¬ 
cotic Drugs directed the Secn^tariat Division of Narcotic Drugs in August 
1948 to prepare a new draft convention which would rex^lace the existing 
nine treaties as well as strengthen the controls, regulate x>roduction of raw 
materials, x^rune the machinery, and allow rax^id adjustment to changing 
conditions. These plans, most of which were approved by the Commission 
in Ax^ril 1953, are still based on the traditional coneex^t of national admin¬ 
istration with only loose sux^ervision by the international agencies. A new 
international drug board, ax^x^ointed by ECOSOC, is to rexdace the PCOB 
and DSB. But greater friction was generated over the degree to which 
controls should be stiffened, especially regarding production. 

Production and Other Problems. An effort to obtain a temporary accord 
to limit production of a single drug, opium, at first produced a remarkably 
bold draft convention approved by representatives of the major producing 
countries — India, Iran, Turkey and Yugoslavia (the Soviet Union refused 
to cooperate). Their plan was to establish rigid limitations of production 
to medical and scientific needs and tight international control through an 
international opium monopoly which would handle all international trans¬ 
actions. But the major nations that process raw opium refused to sacrifice 
so much freedom of action. The specific points on which agreement could 
not be reached were international price regulation, how to prevent competi¬ 
tion of substitutes from opium-producing countries, and international in- 
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spection. As a diluted compromise measure. France proposed that liinUe,i 
control of opium production be applied through the traditional devices 
already imposed on miwufaetwe and distribution under the 1925 and 19:31 
conventions: national estimates, licenses, enforcement and reports .subject 
to international review. This plan was finally adopted by a special interna- 
tionul conference in jnne 1953. 

Every transaction has two parties, and the Commission, WHO, and 
Social Coinniissioii Iko (' also tried to deal witli the consumer end. Their 
major elforls here hiive been directed at improvinj*; the treatment of addicts 
and attacking the hasie economic and social conditions which breed addic¬ 
tion. To clamp down on Ic'galized opium smoking in certain countries, the 
Commission began in the' siiminer of 1948 by recominending “suppression'’ 
of this practice. But tlie national response was only half-hearted. Thus in 
April 1953 outright aholilioii was urged. 

The sad truth eiiK'rging from this record is that, although the barriers 
against this debilitating trade art* a little liiglun* and a little stronger than 
before the war, the flood of illegal traffic is proportionately even more pow¬ 
erful. The 1948 comention aiithori/.iiig the WHO to place new drugs under 
control and the steps to reorganize the system are significant improvements. 
Moreover many countries are increasing their enforcement efforts as the 
threat to their weJfan* heeomes obvious. But governments are still unwill¬ 
ing to allow really strict and direct international regulation. Furthermore, 
as new drugs spring up, the materials and areas to b(? patrolled expand tre¬ 
mendously. And the small l)ulk and high price of the insidious substances 
make it all the easier for them to slip through the controls to the captive* 
consumers who become more and more desperately dependent on them.^^* 

Assets and Liabilities 

Governments rarely Mntnre beyond the boundaries of what they con¬ 
ceive to he to their national interest. But national interest is not a static 
concept. It can retreul or advance. The fact is that most states have 

considered it to their national interest to collaborate more fully on a wider 
range of problems witli the WHO and related agencies than with any 
13rcvioiis international health bodies. They have cooperated through the 
contribution of more money (the WHO budget was $8.5 million in 1953 as 
compared with approximately $190,000 for the League Health Organiza¬ 
tion), promotion of more direct field action, support of a wider scope of 
activities (including the relatively modern fields of mental hygiene and 
economic and social aspects of health), development of regional planning 
and coordination, empliasis on a new positive preventive goal of total 
health, greater integration of international health agencies (such as the 
Pan American Sanitary Bureau and former Paris International Office of 
Public Health), and enactment of technical regulations which are binding 

For Roneral comineiitary, see “Narcotic Drug Control/' International Conciliation, 
No. 485 (November 1952). 
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unless specifically rejected within given time limits. These are not mere 

paper victories. They are concrete achievements. 

But the dragon of disease is merely wounded, and the inttriia 
cies have little more than wooden swords with which to fight it. Goxcrn- 
ments are still not willing to contribute more thajj a small fraction of what 
they spend on national services. The United States annual grant to WHO 
is approximately ^2 million, only 0.7 per cemt of the $300 million it spends 
on the federal Public Health Service, which is merely supplemc'ntary to the? 
state h('alth services. Nor will states give the w^oiid bodies binding author¬ 
ity except in limited relatively noncontroversial technical matters. 

On all otlier questions the agencies can merely recommend, and in the 
more controversial fi(?lds, such as birth control and socialized medicine, 
relatively little progress has been made. There is also the temptation, be¬ 
cause of the lack of funds and desire to “sell” WilO through rapid “impact’ 
projects, to undcTtake quick short-run programs (such as the anti-yaws 
work) as contrasted witli more fundamental and long-run efforts (such as 
technical training, mass education, and basic economic and social im¬ 
provement). Scnric neo-Malthusian critics of the United Nations system 
ha\e said it is contril)uting to an (explosive population increase w^hich is 
gobbling up food fasten than it can be iiroduced. OtluTS insist that better 
health is one of llu' shortest roads to increased food production; they also 
recognize the need for balanced development.-‘ 

But, if one is inclined to lose hc'art on occasion, a bracing antidote is to 
remember the progrc’ss that has been made and to read an occasiomd tribute 
from the people the United Nations is trying to hc?lp such as the following 
excerpt published in April 1953 in a leading Indian daily: 

The WHO never attempts to be a fairy godmother. . . . Its assistance is 
given only when asked . . . and its aim is to afford opportniiilies for such 
administrations to help themselves ... in order to receive about four million 
dollars worth of technical assistance . . . six nations of tliis region have spent, 
or will si^end, themselves a sum equal to five to six million . . . there cannot 
be two opinions about the usefulness of the hiimaiiilarian and nation-build¬ 
ing activities of bodies like the WHO and the UNICEF.^^ 

Human Rights 

Traditional international law never recognized the individual as the 
“subject,” only the “object,” of that law and had left the definition of indi¬ 
vidual rights to arrangements among states. The League Covenant con¬ 
tained no mention of human rights. There were only the minority clauses 
in the peace treaties which had given limited protection to a few groups 
and had left the handling of appeals to the League Council mainly in the 

Abel Wolman, “World Health: the Optimists v. the Pessimists,” WHO Newsletter, 
Vol. 6, No. 8 (September 1953), p. 4. 

22 The Hindu (Madras), April 7, 1953, p. 4, 
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hands of governments. Then the ruthless oppression and liquidation of 
masses of peoples during World War II caused a revulsion against such 
crimes and a mo\c-rnt'ijt which led to the writing of a wholly new concept 
into the Charter. For the first time, a general international, rather than 
national, bill of rights was (o be recognized. For the first time, these stand¬ 
ards were to be guarant(!ed for all i>eople, rather than just some. And, for 
the first time, these obligations were to be set down in a general treaty, 
binding all ratifying countries. But, after endless sttidy, drafting and 
debate, this goal is only partially fulfilled, and, at this writiirg, a human 
rights convention has not yet betm adopted. 

This effort is one that has been carried on in more than one form and 
by more than one agency. Not only ECOSOC’s Commission on Human 
Rights but also such bodies as the Sub-Commission on Freedom of Infor¬ 
mation and of the Press, Sub-Commission on Prevention of Discrimination 
and Protection of Minorities, Commission on the Status of Women, ILO, 
IRO, UNESCO, and the High C^ommissioner for Refugees have also joined 
the struggle. The principal enterprise, however, has been the drafting of 
a “bill of human rights” chiefly under the super-vision of tire Commission 
on Human Rights. 

Drafting the Declaration 

When it became olnious at the outset that some governments, particu¬ 
larly the United States, wanted only a recommendatory “declaration,” 
while others, including the United Kingdom, wanted a binding convention, 
a compromise was reached in late 1947 that the “bill of rights” should be 
comprised of three separate documents: a declaration, a convention and 
measures of implementation. Since governments were more willing to 
accept a recommendation than a binding convention, the first agreement 
produced was the declaration. But the drafting process was a trying one. 
Were there universal rights decreed by heaven or rooted in man’s nature? 
If there were, it was most difficult to sort them out of a welter of conflict¬ 
ing ideologies."-'* 

Buddha had enunciated five .social freedoms: from violence, want, ex¬ 
ploitation, violation or dishonor, and early death and disease."* Islam lists 
four es.sential rights: food and clothing, housing, education, and medical 
and sanitary services."-' The rights of the individual must be subordinated 
to society to assure these rights. Chinese ethics accept three universal 
rights: life, self-expression, and inner satisfaction which requires some 
leisure time and an atmosiihere of toleration.®** The Communists recog- 

See F. S. C. Ni>rthrop, The Meeting of East and West (New York: Macmillan, 
1940), for sonic exploratory tliiiikiiij; on this problem. 

"■* S. V. Pimtambikar, “The Hindu Concept of Human Rights,” Human Rights: 
Comments and Interpretations, A Sxmposiiim edited by UNKSCO (New York; Columbia 
University Press, 1919), p. 197. 

“•'* Hiimayun Kabir, “Unman Rights; Tlie Islamic Tradition and tlie Problems of the 
World Today,” ibid., p. 192. 

Chung-Sho Lo, “Human Rights in the Chinese Tradition,” ibid., p. 187. 



Universal Declaration o£ Human Rights 




freedom of 
expression 


All humanbeings 
are born free and 
equal • • • Everyone 
is entitled to all 
the rights • • with¬ 
out distinction of 
any kind such as 
race, color, sex, 
Tcligion,language 



right to work 



Headline Series, Foreign Policy Association 


nize various rights of the working class, with heavy emphasis on economic 
and social welfare, but demand that the individual be governed by the 
will of the whole as expressed through the Communist Party. The Anglo- 
Saxons are united in their defense of traditional western legal and political 
rights, such as “due process” and free speech, but the United Kingdom and 
others have been more advanced than the United States in promoting eco¬ 
nomic and social rights. 

If the substance of the declaration required the wisdom of Solomon, the 
process required the patience of Job. For a year and a half there were 
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vf, ^nvprmneiits, private groups and individuals 
mV/espreadconsnJtaOom-^y't^'^ jrQ UNESCO 

and long debates in the Commission on Hunun Rights, ILU, 

ECOSOC and the General Assembly. Al last, however, in December 194S, 
a final Declaration of Ilmnan Rights was adopted by the General Assem¬ 
bly, 48 to 0 with 8 abstentions (the Senift bloc-. South Africa and Saudi 
Arabia). The* Coiiiinimist .stat(\s criticized, among other things, the absence 
of adequate economic and social rights, a denunciation of fascism and 
aggression and a listing of duties toward the state. South Africa thought 
the statement unrealistic. Sajidi Arabia complained that it was loo western. 

The fundamental civil and political rights proclaimed are: 


life, liberty, s(‘(‘iirif\' of person, free thou,cclit, speec‘h and cornnuinication; 
religion and assi'inbly; self-government through free elections; free move¬ 
ment within a state* and (‘xil from it; asylnrn in another slate; nationality; 
non-arbitrary arii'sl and non-intcrfcrenc(^ with privacy; prohibition of slavery 
and torture. 


The economic and social rights include: 

work, protection against uneinployiiumt, trade union membership, adequate 
standards of living for healtli and well-being, education, rest and leisure. 

All of these are to he guaranteed without distinction as to race, color, sex, 
language, religion, political or other opinion, property or other status, birth, 
or national or social origin. 

Then began a far-fhmg (effort to carry the word of this revolutionary 
standard to the ends of tli(' (‘arth to provide a guide and wc'apon for all 
oppressed peoples. Since it is officially only a recomme^ndation, the Dc^ela- 
ration has no binding antliority. Nonetheless it has had substantial influ¬ 
ence. Human Rights Da), commemorating the adoption, is observed every 
December 10 in over eighty states and territories. Declaration articles have 
been reproduced verbatim in several new national constitutions, national 
legislation, and treaties. It has also been referred to as a moral standard by 
the International Court of Justice and a number of national courts. 


Conflicts Over Convention 

Nations were far more reluctant to sign their names to a binding con¬ 
vention, or “covenant,” as it has come to be called. The most crucial dis¬ 
pute arose over whether ('conomic, social, and cultural rights should be 
combined with political and eh il, or be dealt with separately. Some west¬ 
erners, particularly the Unitt*d States, thought the economic and social 
goals too advanced and their nonirnplementatioii would discredit the agree¬ 
ment. Many Anglo-Saxon lawyers thought such standards as “adequate” 
housing or health too vague to be enforceable in a court of law. Others, 
especially the Communists and underdeveloped countries, felt that the 
world s masses were more interested in food, clothing and shelter than the 
right to voice their opinions atop a soap box. 

In 1950 the General Assembly decided that both kinds of rights should 
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be combined in a single package. But the United States and others helped 
persuade the Assembly to change its mind in 1951 and request the Cominis- 
sion to prepare two separate conventions in time for the 1952 Assembly 
session. Continued conflicts prevented meeting this deadline, howevcT, and 
the only relevant action taken in the 1952 session was to adopt a resolu¬ 
tion, sponsored by the underdeveloped nations, recommending that Mem¬ 
ber states: (1) uphold the principle of “self-determination” of peoples and 
nations, and (2) recognize and promote th(.' realization of such rights of 
non-self-governing peoples and grant such rights upon demand ascertained 
by a United Natioiis-administered plebiscite. 

Step by steji the two conventions have been shapc'd by the hard-working 
Commission on Human Rights. The political and civil drafi is ()l)viously 
the less controversial and follows the general pattern of the Declaration. 
The more explosive economic, social, and cultural clocumc'iit represents a 
deflatcxl and much v^^ualificd version of the comparable Declaration passages 
dealing with trade union rights, social scourily, housing, living standards, 
health and education. Delegates have come to recognize that rights are 
never absolute but must be moulded to fit changing conditions according 
to the interests of socic‘ty. To quote Oliver Wendell lIolmi\s' classic i)hrase, 
“The most stringcMit protection of free speech would not protect a man in 
falsely shouting fin' in a theatre. ...” But the circumstances and pro¬ 
cedures for governing such limitations of rights are very diflicult to tic 
down. 

The demand for self-determination has also opened a Pandora’s box of 
perplexing questions. Who .should have tlu' right to sc‘lf-deterniiimtion: 
every neighborhood, city, county or state? Unfortunat('ly some of those 
who cry loudest for self-determination are thost' who most relentlessly .sup¬ 
press the self-determinists within their own boundaries.-'^ Finally, thcTC is 
the matter of implementatiou. Australia led the strong internationalists in 
1949, proposing an international court of human rights to which individuals 
and nongovernmental groups as w(41 as states would have access. The 
United States and United Kingdom placed primary emphasis on ad hoc 
investigating committees to which states alont^ could make complaints with 
room left for eventual reference to the International Court of Justice if 
necessary. The Soviet Union insisted that all these xilans involved serious 
breaches of domestic jurisdiction. 

By 1953 the Commission had adojited the Uiiitc'd States-United King¬ 
dom view cTivisaging a Human Rights Committee comiiosed of nine inde¬ 
pendent siiecialists in human rights elected by the International Court of 
Justice. Comiilaints could be brought only by states, and the sole sanctions 
would be investigation, conciliation, recommendation and publicity. No 
provision was made for reference to the Inteniational Court. To enforce 
economic and social rights the majority favored the western view calling 

27Schenck t?. U.S., 249 U.S. 47 (1919). 

28 Clyde Eagleton, “Excesses of Self-Determination,” Foreif>n Affairs, Vol. 31, No. 4 
(July 1953), pp. 592-604. 
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for a wore lenient plan based on implementation of these more contro¬ 
versial rights by staf;es and regular national reports to be reviewed by the 
United Nations. 


Freedom of the Press 

The American wSociety of Ncws’i^aper Editors adopted a resolution in 
1944 reflecting tlie international objectives of thc^ wealthiest, strongest and 
least regulated publishing nation in the world. 

They wanted harriers to the free flow of news lowered. . . . They wanted the 
right to send nt^wsgatlun'ers anywhere. . . . They wanted what those men 
wrote to be traiisinitled without eensorship and at reasonable cost. . . . They 
wanted to be able to sc'll anti have published in other countric's what their 
worldwide organizations gathered. . . . 

This led to an att(*mpt to commit the United Nations to such concepts 
which was initially "successful beyond expectation.” A United Nations 
Conlcrcnce on Fret'dom of Information met in Geneva, March to April 
1948, and succeeded in adopting three draft conventions: 

a convention on the gathering and international transmission of news, pro¬ 
posed by the Ihiited States; a convention on an international right of corree- 
tion, sponsored by Franct* and intended to establish a procedure under which 
governments may obtain publicity for official corrections of allegedly false 
reports which alfeet their international relations; and a convention on free¬ 
dom of information submitted by the United Kingdom and intended to pro¬ 
vide a guarjmty to all the nationals of contracting states of freedom of ex¬ 
pression as well as freedom to seek and receive information from all 
sources.'*^ 

The first two drafts were then amalgamated as a single convention on the 
International Transmission of News and Right of Correction and approved 
by the General Assembly in May 1949. 

There were intense diffcrcnices, however, on the freedom of informa¬ 
tion draft. The extreme “restrictionist” view was that of the Soviet Union 
which favored a completely controlled press. The “anti-rcstrictionist” camp 
was led by the United States and generally included the British Common¬ 
wealth nations, the Scandinavians, Netherlands, and a few others. Between 
these poles there was a large group, including most of the underdeveloped 
countries, that wanted to limit freedom of the press to prot(?ct private and 
national interests (including, at one time, the private life of Egypt’s King 
Farouk). This latter bloc was numerous enough to adopt another Assem¬ 
bly resolution to the effect that the first convention should not be opened 
for signature until the Assembly had taken definite action on the freedom 
of information draft. 

Further negotiation in the early part of 1951 failed to smooth out these 

Carroll Binder, “Freedom of Information and the United Nations,” Jnternaiional 
OrRamzation, Vol. 6, No. 2 (May 1952), p. 221. 
so Ibid., p. 223. 3^ Ibid. 
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clifEereiices, and the anti-restrictionist group blocked the calling of a full- 
dress conference to consider a new freedom of information corivention. 
India, Pakistan and Egypt led an effort to consider this convention in the 
1952 Assembly, but the United States and others stopped this move also, 
with the United Kingdom abstaining. The Assembly then oj)enecl for signa¬ 
ture the French Convention on the International Right of Cornxtion and 
noted ECOSOC's appointment of a single rapporteur, Salvador Lopez, 
former editor of the riiilippincs Herald, to study the situation. Mr. Lopezs 
first report in mid-1953 suggested going ahead with the convention, with 
only nominal limitations on press freedom, and looking to j)ri\ate i)ress 
groui)s for self-regulation. 

Protecting Minorities 

In the matter of dealing with discrimination and the protection of minori¬ 
ties, there has been far less emphasis in the United Nations on special inter¬ 
national supervisory arrangements than there was in the League. There 
are several reasons behind this change. The post-VVorld War 1 peace treaty 
minority i^rovisions gave rise to widespread disillusionment. ’- Today gov¬ 
ernments are more reluctant than ever to give si)ecial recognition and status 
to minority groui^s, particularly in view of their use by the Nazis as Trojan 
horses. The Soviet Union loudly proclaims the ideal of free expression for 
nationalilies but compels them to toe the Communist line and will not hear 
of the slightest international super\'ision. Finally, many friends of the 
minorities believe that the only ultimate solution is to protect such groups 
by j)rolccting the funclairiental rights of all people. This avoids perpetuat¬ 
ing their isolation from the rest of the society in which they live. 

For all these reasons the problem was assigned to the Cx)mmission on 
Human Rights and its Sub-Commission on Prevention of Discrimination 
and Protection of Minorities.^^ But this effort has moved no faster than the 
whole human rights program to which it is hitched. Useful studies have 
been made. Resolutions have been approved by ECOSOC and the General 
Assembly urging the fuller use of education and administrative and judicial 
controls to combat discrimination. And the Sub-Commission has recom¬ 
mended the inclusion of basic minority rights in the human rights conven¬ 
tion with provision for a conciliatory body to watch over their implemen¬ 
tation. 

Genocide and Other Problems 

Another reaction to Nazi barbarism was the Genocide Convention ap¬ 
proved by the General Assembly in December 1948. This agreement out¬ 
lawed five kinds of acts aimed at destroying a "national, ethnical, racial or 
religious group as such,” whether committed in time of peace or war; 

Sec Chap. 22. 

For commentary on this body see Inis L. Claude, Jr., “The Nature and Status of 
tJic Subcommission on Prevention of Discrimination and Protection of Minorities,” Inter¬ 
national Organization, Vol. 5, No. 2 (May 1951), pp. 300-312. 
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killing nicinbors ol u gi'oupi cuunwg (Iwiu sciious physical or WGiituI harm; 
imposing mcusuies to prevent birtJis; and iorcibly tjansferriiig children to 
another group. 

Those guilty, whether constitutionally res’i^oiisibh^ nil(Ts, public officials, 
or private inclivicliiaJs, arc to be tried in the country where the crime was 
coniinitled or by international tribunals having jurisdiction. This conven¬ 
tion came into force in January 1951, but Secretary of State John Foster 
Dulles announced as late as the first i)art of 1953 that tlu? United States 
would not ratify the convention in the foreseeable future. 

While ECOSOt' hits also concerned itself with trade union rights, the 
ILO has been th(‘ Jeader in this lield, as discussed above.*'** To investigate 
charges against tlic* Soviet Union and other countries of employing forced 
labor, first initiated by th(* United States American Federation of Labor, 
the United Nations and ILO jointly appointed in June 1951 an ad hoc 
Committee on Forced Labor, chaired by Sir Rainaswami Mndaliar of 
India, to explore and report on the problem. An ad hoc Committee of 
Experts on Slavery was also apiK)iiited by the United Nations in 1949 and 
prepared a study which resulted in an ECXISOC resolution in the spring 
of 1953 suggesting wider and stricter coinj)lianco with the 1926 anti-slavery 
convention and raising the ])ossibility of a suppleineaitary con\x‘ntion. 

The Commission on the Status of Women has been busy studying means 
of gaining greater equality for women who, except in a few rare matri¬ 
archies, are only gratlually c‘merging from male domination in most coun¬ 
tries of the world. This labor has produced an impressixe scries of studitxs 
and agreements resulh'ng in the following draft com entions and recommen¬ 
dations which ECOSOC had approved by the summer of 1953: 

a draft Convention on the Political Rights t)f Women adopted by the Gen¬ 
eral Assembly in Ucccinhcr 1952; a recommendation to circulate to govern¬ 
ments a draft convention on the nationality of married women; a resolution 
recommending that govenimenls ensure equal rights and duties of husbands 
and wives in family matters, right to work and property; a resolution urging 
equal pay for equal work following the ILO convention; and a resolution 
recommending the end of discrimination of employment in governmental 
services. 

Reflections on Basic Issues 

The struggle over human rights in the United Nations mirrors not only 
current differences among nations and cultures but also a political, eco¬ 
nomic and ideological revolution within certain societies, especially in the 
west, which has largely replaced the concept of laisscz faire wdth that of 
positive governmental assistance. In most nations today, particularly since 
the depression of the thirties, men demand that governments help to main¬ 
tain at least a minimal standard of living beneath which, for the good of 
the whole society, they believe no individual should be allowed to sink. 


•^4 See pp. 625-634. 



Difficulties for International Action 

l.Our ideas of Human Rights are different 



3 . If UN is to act what powers shall it have? 
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At the same time, one should ponder carefully the various objections 
which have been raised, particularly in the United States. It is said that 
there is insufficient consensus in the world to support such ambitious goals, 
least of all a legally binding convention. The cold war has made it diflScult 
for opposing sides to be reasonable in formulating such rights. The many 
qualifications that have been inserted have dulled the force of the drafts. 
Rights are not given by governmemts; they are inherent in man's nature. 
It would be better to have no covenant at all than one that is unrealistically 
visionary — or, as others say, piisillanimously feeble. To retreat too much 
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from the Dedmtion will destroy the influence of that document. Eco¬ 
nomic and sociiil standards are not “rights” and are too vague, unlike polit¬ 
ical and civil rights, to be enforceable.-''"’ 

True, there is much disagreeineut in the world about rights, but there is 
aJso much consensus, as has been pointed out by authorities representing 
various cultures.-''’ Nor has the lack of uniformity of views prevented com¬ 
mon standards from being adopted and legally enforced within states. 
Exceptions, moreover, are both normal and necessaiy. Tliey are part of 
every national hill of rights and do not nullify those rights unless distorted 
by an undemocratic regime. 

It is reasonable enough to w'arn the United Nations not to establish 
standards too far in advance of possible implementation. Irresponsible 
talk about rights can be positively mischievous. This same problem is 
faced by every national government, but it has not prevented the enactment 
of goals beyond current practice. Regarding the question of vagueness, the 
concepts of “adequate” housing or health care arc no more vague than the 
familiar concept in Anglo-Saxon law of what the hypothetical “reasonable 
man” would think “fair” compensation or a “clear and present danger” to 
the stability of govcruinent. What is “reasonable” or “adequate” can never 
be exactly defined. On the other hand, approximate criteria can be, and 
are, devised and enforced every day in national courts. 

A .swelling chorus argues that the United Nations should not try to tackle 
the whole problem at once but, like the ILO in the labor field, deal with 
human rights in stages and issue by issue."^ This is similar to the new line 
taken by the United States early in 1953 as part of Secretary of State 
Dulles’ efforts to head off Senator Brickcr’s constitutional amendment to 
hobble the President’s treaty-making powers.*** There is no doubt that the 
ILO make-haste-slowly approach is a good one and should be pushed as 
far as possible. Nonetlicless, one must recognize that rights are related to 
each other. The effecti\’cncss of political rights is directly linked to eco¬ 
nomic and social conditions. It is useful, therefore, to have statements that 
reflect this fact and are comprehensive and advanced. Many nations have 
adopted just such credos as the cornerstones of their political systems. The 
very effort to formulate such a statement can be an educating and unifying 
experience. Hence, the United Nations should not cease trying to devise at 
least a minimal universal covenant. This is particularly important since so 
many underdeveloped nations place great store in this effort.*® 

For disciis.sion of some of tliesc objections see Arthur N. Holcombe, Human Rights 
in the Modem World (New York: New York University Press, 1948); Marian Neal, 
“The United Nations and Ilunuin Rights,” International Conciliation, No. 489 (March 
1953). 

*6 Human Rights: Comments and Interpretations; F. S. C. Northrop, op. cit. 

8" P. E. Corbett, Law and Society in the Relations of States (New York: Harcoiirt, 
Brace, 1951), p. 297; Neal, op. cit., pp. 148-172. 

8* The New York Times, April 7, p. 1. 

*9 For discus.sion of a distinguished lawyer’s faith in this approach see H. Lauterpacht, 
International Law and Human Rights (New York: F. A. Praeger, 1950). 



SOCIAL AND CULTURAL ACTIVITIES-UN 


653 


Social Welfare 

Aiding the poor, rehahilitating the physically handicapped, protecting 
women and children, and improving general family conditions these are 
a few of the tasks that fall under the somewhat vague heading, “social” 
activities. Since this field is so broad, it is traversed by many United Na¬ 
tions and affiliated agencies including the Social Commission, Coinniission 
on the Status of Women, Commission on Human Rights, Commission on 
Narcotic Drugs, the regional commissions, UNIC^EF, FAO, WHO, ILO and 
UNESCO. The following paragrajihs, however, will concentrate primarily 
on the work of the Social Commission. 

The most immediate ^Dostwar task was the rehabilitation of Imman 
beings as well as material iiroduction. Hence, as UNRRA was coming to 
an end in 1946 and 1947, the Assembly authorized the Social Commission 
and the Secretariat’s Department of Social Affairs to continue, on a tem¬ 
porary year-to-year basis, various advisory social welfare serxices devel¬ 
oped by UNRRA (technical assistance on social welfare methods, train¬ 
ing, advice and instruction in rehabilitation of the physically handicapped, 
and furnishing social welfare publications). But the need for these and 
other welfare scrxices was too great throughout the world to stop at that. 
In 1950 the General Assembly felt compelled to make these ser\ icc\s per¬ 
manent and to strengthcni them as part of the Expanded Technical Assis¬ 
tance Program. United Nations functions were broadened to include expert 
advTce, fellowships and scholarships, demonstration proj(xts, technical pub¬ 
lications and films, and seminars. Subjects dealt with include all aspects of 
the social field: 

eoriiniuiiilx, family and child welfare, organization and administration of 
social welfare services, rehabilitation of the liandicapped, social security, 
crime prevention, housing and town and country planning, and rural welfare 
services. 


Community, Family and Child Welfare 

Within this area the United Nations has devoted its greatest efforts to 
aiding poor, orphaned and physically handicapped children. This emphasis 
is based, first, on a recognition of the importance of developing sound youth 
as the foundation of every society, and, second, on the relatively large sums 
of money which UNICEF was able to provide. As already discussed in 
the economic relief and health sections, UNICEF has been a means of pro¬ 
viding substantial material aid which has been administered in conjunction 
with the skilled personnel of other related agencies: FAO, WHO, ILO, 
UNESCO, the United Nations High Commissioner for Refugees, and the 
Social Commission. By 1953, UNICEF had received approximately $185 
million in public and private contributions of which the United States had 
given approximately 50 per cent. This money provided maternity and child 
health and welfare training and services (including equipment and sup- 
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plies for hcaltli ccMitcrs, clinics, laboratories and training child care per¬ 
sonnel); mass health i)rograms (suiiplies and equii>mcnt to fight tubercu¬ 
losis, malaria, syphilis, l)cjc‘I and other dis('ases); supplemental food for 
children and mothers (imported foods and equipment to pasteurize and 
preserve milk); and raw materials for clothing. Other services in this field 
have taken the form of a coordinated program to h('Ip all handicapped 
persons; technical assistance by child welfare experts; various studies on 
child care; annual rc'ports on community, family and child welfare'; revision 
of the 1924 League' Declaration of the Rights of the Child; study of the 
liroblems of the agc'd; survey of forty types of goN crnmental supplementa¬ 
tion of family income; development of eommnnity social welfaie centers 
as the focal points of community organization; and j)romotion of better 
housing. 

Policing Society 

Traffic in persons exploited for profit is still a problem, and the United 
Nations is continuing tlu' work of the League in this area. Responsibilities 
regarding such traffic, assigned France by 1904 and 1910 conventions and 
the League by 1921 and 1933 conventions, were transferred to the United 
Nations by protocols approved by the General Assembly in 1947 and 1948. 
Then, in December 1919, the Assembly adopted a new convention whic'h 
unified the previous conventions with a draft, first prepared iiTider the 
League in 1937, to outlaw the exploitation of prostitution. This couibined 
convention aimed at eliminating ‘Hralfic” and "‘exploitation” but not the 
prostitutes themselve.s. This was basf'd on the philosophy that, as a British 
representative put it, “man could not be made good by . . . international 
convention. Higher moral standards were the function of edneation. But 
it was possible to strike* ... at the procurer or exiiloiter . . Furtlier 

action by the Social C'onimission has centered around reviewing national 
reports on compliance and considering various means of tightening enforce¬ 
ment including the possibility of a United Nations field bureau, similar to 
that in the narcotics field, in the Far East where the traffic is most prevalent 
and least controlled. 

The Social Commission has also instituted a “social defence” xerogram in 
the interest of jireventing crime and iiTq^roving the treatment of offenders. 
In the fall of 1948 the Unit(*d Nations called the first j)ostwar international 
conference of agencies interested in this matter including the indepemdeiit 
intergovernmental International Penal and Penitentiary Commission (IPPC). 
At first the United Nations confined itself to studies, publications and cem- 
ferences. At the end of 1951, however, it absorbed the IPPC and has oc- 
cordingly strengthened its activities in this area. 

Conclusions 

Through careful cultivation, the United Nations' social program is not 
quite the shrinking violet it tcndc^d to be under the League. Besides con- 
United Nations Bulletin, Vol. 8, No. 1 (January 1, 1950), p. 56. 
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tinuing certain prewar efforts in child welfare, traffic in persons and aid to 
the needy, the United Nations has blossomed out with more positive, com¬ 
prehensive and long-range planning. This rcfl(.*cts the availability of m()re 
money and staff as well as new thinking in the social welfare field. But still 
there is much room for improvement. The multiplicity of agencies busy in 
the .social hive makes coordination iiarticularly dillieult. There has been 
occasional conllict between the Secretariat Dejiartmcnts of Economic 
Affairs and Social Affairs. This situation has improved, especially through 
the efforts of tire ACiC and TAB, but relations should be even closer. There 
is evidence that some social fields arc still not recei\ing the attention they 
deserve in tlie technical assistance program. Mori'over, to make the most 
of an admittedly skimpy budget, the Social Commission needs to go further 
than it has in developing firm priorities. At the same time, the (Commis¬ 
sion’s critics must recognize tliat improvement in many social areas depentls 
fundannaitally on economic development which requires mort' large-scale 
capital investment in addition to the present technical assistance. Finally, 
the Commission and other United Nations agencies should take fuller ad¬ 
vantage of the rcsomces of international and national non-governmental 
organizations. 


Popiilalion and Migraiion 

The ECOSOC Pop\ilatioii Coimiiissioii, the j)rincipal Uniti^d Nations au- 
tliority in this fu'Id, has also been affected by tlie increasing concern with 
econoinie development and has devoted much attention to studying the 
impact of various economic and social policies on population. A signilieant 
pilot study has been carried out in India to examine the influence of eco¬ 
nomic development on population size, composition and distribution. Tech¬ 
nical assistance has been rendered to iminove the general quality of na¬ 
tional and international pojHdation studies. And a United Nations Demo¬ 
graphic Yearbook is published giving comprehensive figures on x)opulation, 
migration and vital statistics for eve^ry country and te rritory for which such 
statistics are available. To help make i:)Of)ulations more fluid, the United 
Nations and affiliated bodies have tried to facilitate migration so that hu¬ 
man resources may move more freely from a population surplus area to a 
deficit area. This involves a variety of agencies which work through an 
ACC Technical Working Group on Migration. The Population Commission 
has studied and recorded migratory movements and their relation to other 
population problems. 


Aiding the Refugee 


For the first time in the history of multinational cooperation, the refugee 
agencies created at the end of World War II had the authority and re- 
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sources to extend substantial direct material assistance. This was fortunate 
since the need was vast By the middle of 1943, the advance of the Nazis 
and the wiioiesaie transportation of slave labor to Germany liad caused the 
displacement of approximately twenty-one million people. Eight million 
had been herded to Germany and Austria; another eight million had been 
shifted within their own eoimtries. 

When the United Nations Relief and Rehabilitation Administration 
(UNRRA) Conneil convened for its first .session in November 1943, it 
decided its primary refugee task was repatriation. Before UNRRA could 
get started, however, the military authorities had completed much of that 
job. Six months altth- the allied armies had arrived in the conquered Axis 
nations, five ol tlie ten millions di.splaced had been repatriated.^'^ Further, 
and perhaps more significantly, it began to be apparent that many refugees 
had no desire to return to their homelands for fear of oppression. Conse¬ 
quently, UNRRA’s efforts required more time, money and tmergy than had 
been expected. Great assembly centers had to feed, clothe, house, reha¬ 
bilitate and finally resettle or repatriate these unfortunates. The military 
provided the barracks, food and clothing in most cases. 

In each center bNRRA endeavored to plant the seeds of democracy by 
fostering a camp government, with considerable authority, composed of 
the displaced persons themselves. Under such circumstances, the partici¬ 
pating individuals became far more than mere wards. UNRRA also sought 
to impart new vocational skills, provide adequate medical care and find 
employment. These laudable aims were not uniformly carried out, but, 

By the end of June, 1947, wlien UNRRA’s mandate came to an end, most 
di.splaced persons in most camps and assembly centers were capable of gov¬ 
erning themselves with little or no outside supervision. Two years earlier 
tliat w'ould not have been possible, nor would it have been possible if UNRRA 
had pursued a polic>’ of efficient command in the cainps.*- 

In the years of its existence, UNRRA .supervised the care of 969,000 dis¬ 
placed persons. It was able; to secure the repatriation of a total of 1,047,282 
but did relatively little in the direction of resettlement. 

IRO Takes Over 

On June 30, 1947, UNRRA’s refugee mantle was assumed by the newly 
formed International Refugee Organization (IRO) composed of eighteen 
nations. With a budget for the first year of $155 million and a staff which 
eventually reached 5,684, the organization was equipped to make major 
inroads on the problem. The IRO took over the administration of the 
centers and was able eventually to raise the average food consumption to 
2,500 calories per day. Great medical advances were achieved, and the 

See Ren6 Ri-stelhueber, “International Refugee Organization,” International Con¬ 
ciliation, No. 470 (April IQ.'rl). 

•*2 George Wocidbridge, ed., UNRRA (New York: Columbia University Pres.s, 19.50), 
Vol. 2, p. 525. 

Ibid., pp. 496 and 518. 
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death rate was reduced to a level attained only in the most advanced 
countries. Legal protection was extended to the refugees to enable them to 
marry, own property, travel and be generally protected from arbitrary ac¬ 
tion by national governments. 

11\0 continued the work of repatriation, but the numbers who would 
willingly return to their native lands were rapidly diminishing. Only 70,000 
were repatriated in three years. Far greater strides were made in resettle¬ 
ment. Various nations, particularly the United States, Australia and Can¬ 
ada, accepted 800,000, screened so as to provide valued skills in farming, 
industry and the sciences. In order to transport its charges, the IRO main¬ 
tained the largest private fleet of vessels in the world — thirty-nine ships 
in all. 

But the s^jonsors of the IRO were unwilling to recognize the need for a 
continuing operational program, and insisted that the Organization close 
its doors by September 1951. When the Organization had ceased to per¬ 
form its functions, it had extended protection to more than 1.5 million 
refugees. It had resettled 1,046,000 persons, repatriated 74,000, given legal 
proteetion to 218,000, and extended various other types of assistance to 
263,000. The nations of the world had answered the ht'lpless cry of the 
refugee in a comprehensive manner unmatched in previous history. Still 
there remained 400,000 for whom no provision had been made, and 15,000 
to 20,000 new refugees appeared each year. 

Back to a High Commissioner 

In order to meet the continuing problem, the G(;neral Assembly returned 
to the League pattern of a High Commissioner for Refugees, effective 
January 1, 1951. Dr. G. j. van Ilcuven Goedhart was cho.sen to fill the new 
post. The difficulties which have confronted his activities, however, have 
been virtually insuperable. He was stripped of all IRO’s’ operating respon¬ 
sibilities. His position was to be that of providing liason among national 
governments, voluntary agencies and the refugee. No funds for the care 
and maintenance of displaced persons were provided. And a meager admin¬ 
istrative budget immensely restricted his activity. The Commissioner was 
permitted $685,000 in 1954, compared to the first year budget of $155 mil¬ 
lion for IRO. His office currently employs 105 compared to a staff of 5,600 
for the IRO. And the problems confronting the Office, particularly con¬ 
sidering the unwillingness of many governments to take additional num¬ 
bers of refugees, are greater than ever. 

New legal help for refugees came with the adoption of a Convention 
Relating to the Status of Refugees by a sjiecial c'onference of twenty-four 
governments meeting in Geneva during July 1951. This code covers a wide 
range of minimal rights in such important areas as religion, property rights, 
commercial enterprise, exercise of liberal professions, juridical status, and 
the issue of identity papers and travel documents. But there was no ade¬ 
quate international financial assistance. By the end of 1951 the High Com¬ 
missioner announced he still had 1.5 million refugees under his care with 



ess LEAGUE AND TTNITED NATIONS AT WORK 

no appreciable resources to help them. He proposed a $3 million fund to 
provide relief for especially urgent cases, to finauce mi^iation or assimi- 
Jatjon^' in countries where the refugees weie then located, and to establish 
eleven branch ollices to lacilitate his labors. The Assembly noted this 
report hut merely authorized him to appeal for voluntary contributions. 

A year later, at the end of 1952, ho announced that he had collected 
only $800,000, that there were significant opportunities for assimilation but 
that it required more financial assistance. The Assembly then '‘invited” the 
Gommissioncjr to consult with the International Bank for Reconstruction 
and Development regarding possible loans that might serve to aid assimila¬ 
tion and further voliintaiy contributions. In January 1953 the nongoverii- 
inental Ford Foundation in the United States contributed $452,000 as well 
as $658,000 to various private? groups assisting in the refugee program, but 
other gifts continued to be slow and modest. Nonetheless, the High Com¬ 
missioner carried on, and the General Assembly decided at the end of 1953 
that his Office should be continued for another five years. 

Oth(?r recent Unitc'd Nations efforts have incliuh'd the separate program 
to aid tlie Arabs wlio iled from Palestine, presently administered under the 
United Nations Relied and Works Agency for Palestine Refugees, and aid 
given Korean refiig(?es through the United Nations Korean Reconstruction 
Agency — both of these projects supported by sizable direct United Nations 
contributions as well as non-governmental gifts.There are also many 
non-United Nations governmental and private efforts including the United 
States Escapee Program to aid political refugee's from the Soviet sphere 
and the United States-sponsored Intergovernmontal Committee for Euro- 
jDcan Migration. The latter is the only significant international resettlement 
program now in op(?ralion. Between its inception in February 1952 and 
October 1, 1953, the Committee helped 139,000 persons to migrate, chic'fly 
from Germany, Austria, Italy and the Netherlands to the United States, 
Australia, Brazil and Canada. During 1954 it planned to spend $35 million 
and move 118,000.^*''’ 

Conclusions 

Reviewing the pattern of these international refugee efforts, it becomes 
clear that the United Nations has made far greater contributions in this 
respect than tlic League e\er did. The League never authorized any sig¬ 
nificant direct operational program nor the funds to run one, while UNRRA 
and IRO were given substantial resources to conduct direct operations 
which resulted in the rei^atriation of 1.1 million and the resettlement of 
1 million. Then the pressures of the “cold war” and the allegation that 
the emergency was over and the remaining burden should be borne by 
governments and private organizations resulted in a return, at the end of 
1951, to the League device of a non-operating High Commissioner. 

Sec Chap. 18. 

The New York Times, October 16, 1953; also see Hugh Gibson, ‘‘Migration from 
Western Fairope Under the Intergovernmental Committee for European Migration,” 
Department of State Bulletin, Vol. 29, No. 735 (July 27, 1953), pp. 117-121. 
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But the refugee problem is not solved- It was estimated, as of the end oi 
1953, tliat there wx*re still some two million refugees eligible for protection 
under the High Commissioner. As long as international strife cojitinues, 
it will squeeze out, to one side or the other, refugees who find their li\ es 
madii intolerable by the struggle. And it is in the interest of a liuinanc* and 
stable society that new homes and jobs be ollered these hapless pcopic as 
long as they may need them. I’hc question then arises whether they should 
be eared for under the United Nations or not. In answering this question, 
one should give ihoughtfiil consideration to the reasons why tlie United 
States has recently turned away from the United Nations in this field, it is 
said that such operations must be protc'cted from the sabotage of those, 
like the Russians, who do not agree with the underlying assninxitions of the 
refugee iirograiri; that the major contributors, like the Lhiited Stab's, should 
be given a strongcT voice in the decision-making x^roec\ss than they are 
afforded in the United Nations; that, once an agency is ert'ated by the 
United Nations, it is almost impossible to end it; and tliat it is l)t\st to work 
primarily with the Juiropcan community since that is most important po¬ 
litically, most familiar and sympathetic, and most manageable in its j)ro- 
portions. 

While there is some cogency in this reasoning, it also contains certain 
Haws. The U.S.S.R. was not a uKunber of IHO and doc s not control a major¬ 
ity in any United Nations cx'onomic and social body. While it seems rea¬ 
sonable that the largcj contributors should have a commc'iisnrate voice in 
decision-making, there is virtual weightc^d voting tlirougli informal influ¬ 
ence in most United Nations bodies, and there is no reason why there could 
not be formal weighting in any new agency as there now is in the IBRD 
and IMF. True, it is difficult to terminate a United Nations agency, but 
this is also a common plienomenon outside the United Nations. One cannot 
deny that Euroi)e is more familiar and manageable, in Anglo-Saxon eyes, 
than non-European countries but, as Asia comes of agc' c'conoinically and 
politically, enlightencid self-interest, if not moral considerations, recpiire 
aid for all refugees everywhere. Moreover, the problem of coordination 
is eased by working through tlie most universal international organization, 
the United Nations. Finally, it has been demonstrated that the major 
powers win far more international good will for themselves when they work 
through the United Nations than outside it. 

Cultural Relations 

In Patzeuaro, Mexico, a small sun-baked fishing village 250 miles west of 
Mexico City, approximately a hundred instructor-ai)i)rentices are learning, 
with the help of UNESCO and other agencies, to teach reading and writing 
as part of educating farmers to use a steel plow or to inoculate pigs against 
cholera. Approximately 75 per cent of the annual cost of this Fundamental 
Education Center is paid by UNESCO; the rest, by the Organization of 
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American States (GAS). The FAO, ILO and WHO are contributing fac- 
ulty members. The head of the school is Lucas Ortiz, former Director of 
liurnJ Education in Mexico, who began his career as a rural school teacher 
in an area where be had to ride to work on horseback. The students arc 
drawn from all parts of Latin America and are being prepared to return 
home to plant the seeds developed at Patzeuaro. 

This is one of many praetical expressions of the famed and controversial 
UNESCO constitutioiiiil mandate: 

. . . since wars lx?gin in the minds of men, it is in the minds of men that the 
defences of ]U‘ac:e must be constructed; . . . the wide diffusion of culture and 
education . . . lor justice and liberty and peace are indispensable to the dig¬ 
nity of man and constitute a sacred duty. . . . 

UNESCO is not the only toiler in the cultural vineyard. The Patzeuaro 
project demonstrates how the WHO, FAO and ILO are also involved. 
Other agencies concerned with this field are ECOSOC commissions, 
UNICEF and the United Nations Secretariat’s Department of Public Infor¬ 
mation. This section, however, will focus its spotlight primarily on 
UNESCO as the chic‘f figure in the drama. 

Pattern of Development 

The evolution of UNESCO’s program has been a long series of frustra¬ 
tions and convulsions punctuated by the stormy exits of the first two Diree- 
tors-Gcneral, Julian Huxley of the United Kingdom and Jaime Torres Bodet 
of Mexico, To understand this conflict one need only contemplate some of 
the basic questions with which UNESCO has had to grapple. Should 
school children be educated to look to a loyalty above their national states? 
Should national bias be removed from textbooks, and how? On what basis 
should educational and other aid be allocated among various governments, 
institutions and fields of interest? Can and should a common philosophy 
be propagated to bind nations together? How valid is the concept of race? 

Each interest group and government has had its own pet hates and loves. 
And the budget has always been too frail to support the mountain of 
projects heaped upon it. The first Director-General, Mr. Huxley, set the 
pace by “capturing terrain for international cooperation ... in all the fields 
of our competence.” lie proposed an imaginative, if not cautious, initial 
array of 147 different projects. The first General Conference approved 
these and others which were estimated to require $10 million, but only $6 
million was contributed by the member governments. 

As programs threatened to breech budgetary dikes, it was necessary to 
make choices and establish priorities, but it was extremely difficult to agree 
on what they should be. “Political” or “nonpolitical” objectives? Quick or 
long-range results? Education, or natural science, or social science or arts? 

Quoted in Charles S. Ascher, “The Development of UNESCO's Program,” Jntema- 
tianal Organization, Vol. 4, No. 1 (February 1950), p. 18. 
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Mass or class apiproach? In one of Mr. Torres Bodet’s first pronouncements, 
he suggested the following yardsticks; 

1. Will the project promote the welfare ol the masses!^ 

2. Will it eiihst the cooperation of intellectual leaders everywhere to work 
for humanity? 

3. Will it produce tangible results quickly? 

While Mr. Torres Bodet was willing and eager to establish certain criteria, 
he had no intention of freezing the budget. The initial funds seemed so 
puny that he felt there was ample room for judicious expansion. At the 
end of 1952, therefore, he asked a budget for the next two years tluit aver¬ 
aged $9.5 million a year. But the United States Congress had d(‘manded a 
reduction of its quota from the original 44.0 pci cent to 33.3 per cent and 
set an absolute ceiling on its contribution. I'hus the Americans l('d a move, 
heartily endorsed by the financially hard-pressed British and others, to 
limit tlie budget to approximately $8.4 million a year. And Mr. Torres 
Bodet resigned. 


Relief and Reconstruction 

Although UNESCO was built to look ahead to long-range problems, it 
immediately stumbled over the need for postwar reconstruction of schools, 
laboratories, libraries and other facilities. UNKRA had been designed to 
do just this, but it was liquidated before the job could be finished. At the 
same time, tlie United States and other major siionsors were never willing 
to grant UNESCO any large reconstruction funds. Hence it was confined 
to surveying needs and coordinating various non-United Nations relief 
efforts, including the organization of a voluntary Temx)orary International 
Councillor Educational Reconstruction (TICER) which managed to scrape 
together $160 million by the end of 1949. 

UNESCO has contributed some of its own funds for relief but only for 
extraordinary emergencies for which it felt a si:>ecial responsibility. The 
annual amount of these grants has varied from $400,000 in 1947-48 to 
$100,000 in 1951. This money has helped finance thirty-nine schools for 
Arab refugee children, work camps which rebuilt educational buildings, 
and the purchase of a high-speed rotary j)ress for ininting textbooks in 
Korea. UNESCO also devised a coupon scheme which provided a clearing 
arrangement whereby countries without sufficient foreign exchange could 
pay UNESCO with their own currencies for couiions with which to buy 
books and other educational materials abroad. UNESCO then redeemed 
the coupons in the book sellers’ currencies. Obviously, this plan is limited 
by tlie amount of “soft” currencies UNESCO can absorb and “hard” cur¬ 
rencies it can spare, but, by the end of 1952, $3 million worth of coupons 
had been sold. 


Ibid., p. 24. 
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Education 

Fifty to sc\cuty-{ivc per cent of the worlds population, including ten 
million in the United States, can neither read nor write,^^ Them ignorance 
holds them prisoners iii tlicir tiny worlds. UNESCO has, from the hegin- 
ning, considered this one of its principal challenges linked directly to the 
larger United Nations campaign to raise the living standards of the under¬ 
developed nations. One of the first efforts was to plant three "pilot proj¬ 
ects”; in Asia (CJliina), Africa (Tanganyika in conjunction with the antici¬ 
pated "groundnuts” de\cJopnicnt scheme) and Latin America (Haiti). 
This was done, iiiifortunati^ly, with greater enthusiasm tlian foresight. The 
Tanganyika and China exp(?riments had to be jettisoned in 1949 becaust^ of 
Uxhnological defeat and civil war respectively. The Haitian expt?riment 
has beciu a classic object lesson in how not to tackle a technical assistance 
operatioii.*^^ 

The location in Haiti, Marbial Valley, was calculated to send the most 
inveterate optimist into a lit of black despair. It is a steeply mountainous 
area ol fifty square^ miles containing some thirty thousand illiterate disease- 
ridden peasants, sc ratching for a living in eroded and exhausted soil. Their 
most immediate problc'in was not how to read but how to stay alive. 
UNESC](^ consented to Haiti’s request for this i)roject before it had thor¬ 
oughly I'xplorcd the situation or arranged with the FAC) and WHO to 
furnish the? necessary agricultural and health assistance, and those* two 
organizations have Ix'cn reluctant, to this day, to give more than limited 
and teiniiorary aid to bail UNESCX) out of a bad i^light. What personnel 
have been made available have rotated with understandable rapidity. 

It is scarcely surprising, therefore, that UNESC^O tried no more directly 
operational fundamental education projects but has since concentrated on 
information, advice and training. An educational clearing house rcceivc\s 
approximately five hundred periodicals and six hundred books a month and 
answers about a hundrc'd reciuests for information each month. A program 
of international educational seminars has brought together leaders from 
various countries to exchange views on such s\ibjects as the training of 
instructors, teaching geography and the role of libraries in education. 

In 1952 alone, UNESCJO was asked by member governments to send out 
twenty-two educational technical assistance missions. The concrete results 
of such missions were recently reported by Mr. Walter Laves, Chairman of 
the United States National Commission for UNESCO: 

as a re.siilt of the educational mission fto Thailand] ... a ten-year plan for 
educational de\^clopinciit has been approved and a supplemental scheme is 
already in operation in one area where all types and grades of . . . activities 
arc being reorganized. The delegate of Burma told me that his government 

Earl James McGrath, “The Fight Against Ignorance," United States National Com¬ 
mission UNESCO Netcs\ Vol. 5, No. 9 (April 1952), p. 3. 

Theodore Bcsternian, UNESCO (London; Methuen, 1951), pp. 14-16; Marian 
Neal, “United Nations Programs in Haiti,” International Conciliation, No. 468 (Febru¬ 
ary 1951), pp. 102-111. 
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had doubled its budget for public education and was in the midst of build¬ 
ing 1,000 new primary schools, [as] the direct result of the recommenda¬ 
tions of a . . . mission, . . . 

Adult education is a particularly promising channel for reaching large 
masses of people. UNESCO siionsored the first international conference on 
the subject in June 1949, in Denmark, the “home” of the adult education 
movement; helped establish the International Adult Education Ccnt(?r in 
Paris in 1952; and has published various studies on the matter. In 1950 the 
Patzeuaro Fundamental Education Training and Production Center, men¬ 
tioned above, was established. A similar center was opened in January 
1953 at Sirs-el-Layan, forty miles north of Cairo, Egyj)t, to acconnnodate 
approximately fifty teacher-trainees. 

To pit education against the sword, UNESCO has held seminars and 
prepared materials to expand and improve teaching about international 
cooperation with special emphasis on the activities of the United Nations. 
A 1950 seminar in Belgium initiated a series of bilateral discussions among 
European countries to consider ways of correcting national bias in text¬ 
books. At the university level, UNESCO has sponsored various meetings to 
discuss common problems and the creation of an international association 
of universities in December 1950. Finally UNESCO has tried to bend the 
twig in the right direction by giving particular attention to various aspects 
of child-training, including the problem of maladjustment, and has made 
special efforts to develop close contacts with youth groups. 


Natural and Social Sciences 

The sciences were well organized internationally before the war, and 
UNESCO's efforts have centered primarily around giving modest sums each 
year ($233,000 in 1951) to help finance meetings, publish reports, and 
maintain a number of services. For example, UNESCO made it possible 
for five Europeans and three Asians to attend an international scientific 
congress of the Pacific in New Zealand in February 1949; otherwise they 
could not have gone. In the field of research, despite the reluctance to 
create any direct international operations, two international scientific lab¬ 
oratories were finally established after long debate. The first was the Inter¬ 
national Computation Center, authorized in November 1951, to be located 
in Rome. The other is the European Organization for Nuclear Research, 
authorized in July 1953, to be established in Geneva, Switzerland. 

The aim . . . was ... an organization in which could be pooled the resources 
... of a group of European countries no one of whom alone could afford 
to establish an adequate research center. ... Its purpose is to . . . operate 
the center in the interests of peaceful developments of atomic energy and 
make its findings and conclusions available to the public and to other scien¬ 
tists.®^ 


*0 “Eight Years of UNESCO Progress,” Department of State Bulletin, Vol. 28, No. 730 
(June 22, 1953), p. 886. 

61 “International Nuclear Research,” United Nations Btdletin, Vol. 15, No. 3 (August 
1, 1953), p. 103. 
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UNESCO has also sponsored research elForts to study the eflFect of high 
altitude and to develop arid zones and the Ihleari Amazon area involving 
nine Latin Ainericau countries. Furthermore, UNESCO has surveyed the 
scientiBc facilities of various countries and advised on tbeir further deveJop- 
ment, created four UNESCO ScientiBc Cooperation Offices in the major 
areas of the world to encourage regional coordination and development, 
devoted some attention to improving the quality of scientific teaching, and 
encouraged the populariy'.ation of socially signiScant scientiBc work. One 
distinguished UNESCO scientiBc Bold worker wrote, 

At Chiutdiig one discussed nuclear physics in the family temple within sight 
of the rnouriLiiiis of Tibet; in the caves of Knangsi one found large power 
stations vvitli (‘iiginccrs d\ ing to talk to a technologist from th(' outside world; 
and among the aboriginal triheslolk of Tali, one helped a planktonologist 
to launch his boat on the lake of Erh-IIai, beneath the Tower of the Five 
Glories 

The social sciences are Johiiny-camc-latcly’s on the international scene, 
and tlieir development has been considerably more rapid in some areas, 
notably the United States, than in others. Much of UNESCO’s effort, there¬ 
fore, has been devoted to fostering a network of world tics which took the 
form of International Sociological, Economic, and Political Science Associa¬ 
tions and an International Committee of Comparative Law, all formed by 
1949. An International Social Science Council was tlien created in October 
1952 to help bind the others together. Regarding substantive issues 
UNESCO has been primarily interested in sponsoring studies aimed directly 
at easing internatioual tensions. These have explored many significant 
areas: 

(I) the charactuiislics of some forty cultures, (2) peoples’ concei)ts of 
their own and othiT nations, (3) modern methods of afft^cting attitudes, 

(4)influences which make for cooperation or aggression, (5) population 
pressures, and (6) tlie effect of technology. 

Out of these efforts have emerged several suggestive studies including such 
books as Tensions That Cause War^ edited by Hadley Cantril.''*^ To grease 
the wheels of international organizations, studies have been undertaken 
regarding problems involved in international negotiation and administra¬ 
tion. Lastly, a Statement on Race containing a brief analysis of that con¬ 
cept was issued in 1950, Init criticism by British and American scientists 
led to a revision in 1952. 

The Humanities 

Philosophy, history and the creative arts tend to be jostled to one side by 
the “mass” programs. Nonetheless the International Council for Philosophy 

^*2 Besterman, op. cil., pp. 32-33. 

(Urbana: University of Illinois Press, l')50); Also see Otto Klinebcrg, Tensions 
Affecting Ini emotional Understanding (New York: Social Science Research Council, 
1950); and Frederick S. Dunn, W ar and the Minds of Men (New York: Harper for the 
Council on Foreign Relations, 1950). 
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‘t>nd Humanistic Studies has held meetings in cooperation with UNESCO 
on such subjects as modern languages and literature, folk arts and folklore, 
and orientalists. In 1950 an international commission of nine eminent schol¬ 
ars was appointed to oversee the preparation of a scientific and cultural 
history of mankind from earliest times to 1950 — another way of straining 
national bias out of history by emphasizing interaction rather than clivisious 
among civilizations. 

"To get writers and artists together in any one country is difficult enough; 
on the international plane the task is one to make a strong man blanch. It 
has in fact made a succession of officials in UNESCO throw in thc*ir hands; 
in no other field has there been so great a turnover of staff.'Nonc'theless, 
UNESCO lived to see the formation of an International I'hcater Institute 
in 1948 and an International C!)ouncil for Music in 1949. The first Interna¬ 
tional Conference of Artists was held in the fall of 1952. Tlirough these 
and other channels UNESCO has encouraged greater exchange of ideas, 
further development of artistic forms, and a wider availability of art to the 
general public, esiiecially in the schools. 

To improve the quality and circulation of written works UNESCO has 
set up a central exchange for articles contributing to international under¬ 
standing, continued publication of the prew’ar index of translation {Index 
Trandationurn), and sponsored the translation of lesser known classics 
beginning with Arabic and Latin American works. Better legal protection 
for artistic works was sought through the formulation of a universal copy¬ 
right convention and consideration of an Italian draft convention to safe¬ 
guard cultural property in time of war. UNESCO also tried to gain wider 
usefulness for museums and libraries by working in collaboration with 
associations in those fields to improve their services; encourage a greater 
exchange of persons, information and materials; and increase free services 
to the general public. Although a collective catalogue for European librar¬ 
ies, similar to those in the United States, United Kingdom and elsewhere, 
had to be abandoned as too costly, studies and technical advice regarding 
bibliograiihical problems continue. 

Circulation of Persons and Ideas 

“Primary contacts provide the most important means for developing . . . 
[a] common framework of thinking.” To widen and strengthen these 
bridges among nations UNESCO has published an annual Study Abroad — 
An International Handbook of Fellowships^ Scholarships, and Educational 
Exchange which in 1951 contained information on 35,000 awards in fifty- 
five states and territories. In this and other ways it has tried to encourage 
international study and travel, including the award of its own fellowships 
(forty-two in 1951) and those contributed by other organizations (twenty- 
seven in 1951). 

To promote the best possible development of “mass communication” 


Besterman, op, cit., p. 57. 


WDunn, op. cit, p. 102. 



666 league and united nations at work 

(press, film radio and television), UNESCO recentiy completed a fo„r- 
year survey’of tl)ese facilities in 156 countries and territories. Against this 
background it has urged action to meet the serious deficit of newsprint; 
promote uniformity in Braille and certain languages (Ceylon, India and 
Malaya); improve mass communication techniques; formulate two conven¬ 
tions to lower trade barriers for educational, scientiBc and cultural ma¬ 
terials; lower postal rates; and provide resources to publicize United Na¬ 
tions programs. Its prolific publications program includes periodicals such 
as the quarterly Bulletin on Fundamental and Adult Education, Funda¬ 
mental Education Abstracts, Bulletin for Libraries, the fellowship hand¬ 
book mentioned above, monthly Courier, fortnightly UNESCO Features 
and a weekly radio script. World Review. 

Technical assistance activities, like those of other specialized agencies, 
increased markedly with the development of the United Nations Expanded 
Technical Assistance Program, and UNESCO received $3 million from 
the United Nations in 1953. Following in the footsteps of the prewar or¬ 
ganizations, UNESCO has done a better job of building cooperating na¬ 
tional commissions than any other .specialized agency, although they are 
still spotty and have not prevented some unfortunate opposition, especially 
in the United States. These groups are particularly important since much 
implementation of UNESCO recommendations depends on their activities 
at home. Regional emphasis has not developed as far as in some other 
agencies, notably the WHO, although it is growing through the efforts of 
the regional Scientific Cooperation Offices, which are now becoming in¬ 
volved in nonscientific work as well, and regional meetings of national 
commissions, beginning in Latin America and Asia. UNESCO has, how¬ 
ever, gone further than most agencies in .strengthening various nongovern¬ 
mental organizations by giving them grants-in-aid which totaled $456,000 
in 1951. 

Persistent Issues 

It is safe to say that no program has aroused greater hopes and, at the 
same time, greater frustration than the United Nations cultural work. It 
should be constantly reinemhered, however, that much of this disillusion¬ 
ment is inherent in the nature of the animal. In no other field is there 
greater diversity of interests, greater uncertainty as to objectives, greater 
lack of commonly accepted truths, and greater diflBculty in relating activi¬ 
ties to the political goals of the United Nations. 

Too many critics have damned UNESCO by standards which that or¬ 
ganization never pretended to follow, e.g., promoting certain specific doc¬ 
trines such as capitalism or communism or attempting to foster all cultural 
interests for their own sake (known as the “university approach”). On the 
other hand, there are standards which UNESCO has adopted in its consti¬ 
tution and the yardsticks enunciated by Mr. Torres Bodet by which the 
organization can and should be judged. These are implied in the following 
objectives in Article 1 of the UNESCO Constitution: 
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1. promoting collaboration among the nations through education, science 
and culture in order to further universal respect for justice, for tlie lule of 
law and for . . . human rights and fundamental freedoms . . . 

2. advancing the mutual knowledge and understanding of peoples, through 
all means of mass communication . . . 

3. give fresh impulse to populur education and to the spread o{ culture .., 

4. maintain, increase and diffuse knowledge. . . . 

Measured against these goals, UNESCO has accomj)lishe(l much more 
than most people give it credit for and has gone considerably beyond the 
limited achievements of prewar cultural agencies. It has interested itself 
in a wider range of cultural questions than its predecessors. It has been 
supported by more money and hence more staff. Its projects arc? consciously 
pitched at lower levels to reach far wider audiences in far more countries, 
especially the underdeveloped areas. There is closer integration of i)ro- 
grain with related economic, social and political activities of other agencies. 
The prewar Institute of Intellectual Cooperation had notliing comparable 
to the fundamental education centers at Patzeuaro and Sirs>el-Layan. There 
is more direct rubbing of shoulders with people in the field, especially since 
the development of the United Nations Exi)anded Technical Assistance 
Program. There is closer coordination among the myriad governmental and 
nongovernmental bodies that beat their wings against the alluring cultural 
light. And the organization has made sincere, though not always ellective, 
attempts to establish a set of priorities by which to control its programmatic 
ai)j)etite. 

Culture and Politics 

In spite of these impressive advances, however, UNESCO still flounders 
knee-deep in problems. There is the accusation that it is too “political” — 
or not “political” enough. It can, of course, scarcely ignore the fact that, 
without a free political climate, culture suffocates. Yet Julian Huxley un¬ 
doubtedly went too far too soon in trying to i^romote unity on the basis of 
an all-embracing “scientific humanism.” More important at this stage is to 
stress tolerance for all maimer of philosophies compatible with democracy. 
Reinhold Niebuhr is also correct in pointing out that much worth-while 
cultural activity, such as fundamental education, cannot be guaranteed 
to produce democracy or peace. That does not mean, however, that all 
UNESCO efforts aimed at peace are, as he claims, usually “illusory.” 
Activities regarding the teaching of international relations and the allevia¬ 
tion of tensions can make direct and practical contributions in this direction. 

The minimal values mentioned may also kindle serious antagonisms. The 
promotion of human rights and international cooperation has, for example, 
moved some isolationist fringe elements in the United States to launch 

06 “The Theory and Practice of UNESCO,” International Organization, Vol. 4, No. 1 
(February 1950), p. 6. For a somewhat different view, see Byron Dexter, "Yardstick 
for UNESCO,” Foreign Affairs, Vol. 28, No. 1 (October 1949). 
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vicious attacks against UNESCO.-’’ And the genera] public in the United 
States, unfortumitcly, is not armed with sufficient interest or knowledge to 
v^ithstand such shnnirr, UNESCO must do even more to build grass roots 
support as it i^oes, chiefly through its national coinniissions, but it cannot 
retreat from tlic basic values on which it was founded. In this connection 
it is also well to n'call that UNESCO has been able to do i^recious little to 
effect a direct n'conciliation of the Communist and non-Communist worlds, 
but no other auency has been able to do much more. 

Core of the Problem 

Only by seeing UNESCO as iiart of the larger political scene can one 
appreciate its tnK‘ polt'ntial and limitations. One can thus understand why 
it has made more progress in some directions than in others. Where it has 
offered the most olnious contributions to national welfare and interfered 
least with established cultural x^atterns, it has met with some success: for 
examiDle, in providing basic cultural tools, such as fundamental education 
and improving the ccpiiiimcnt and techniques of mass coininuiiication, 
without emphasizing any controversial content. On the other hand, where 
it has attemioted to reorient basic values without being able to guarantee 
any significant and certain bene^fits, it has met the greatest resistance: for 
examiile, in its efforts to build moral consensus and allay tensions. 

Cultural contact docs not automatically x>roduce cooioeration. Mr. Vy¬ 
shinsky and Mr. DulK’s have met many times and still do not sx)eak the same 
language. But Messrs. Everyman in England and the United States, though 
they may never meet, arc relatively close in their thinking. For contact to 
breed friendship, (here must be cultural recex)tivity, a minimal social bridge 
anchored in mutual tolerance. When ideological antagonisms, reinforced 
by the formidable modern apparatus of govermiiciit and technology, 
destroy even that narrow bridge, there is little hox^e for effective coox^era- 
tion. But one must never give up hope. The best reply to intolerant and 
unscruxmlous aggressiv('iiess, whether Fascist or Communist, is well-in¬ 
formed realism, firm detense of basic democratic values, and perxietual 
readiness to negotiate feasible comx^roiriises which may yet save the world 
from total destruction. 

Another Irequent comx^laint is that too many irons hav^e been thrust into 
the fire too quickly. Haiti is the classic examxde, and there is much truth 
here. But there are other relevant considerations that are frequently ig¬ 
nored. The immediate postwar situation rerjuired haste at the expense of 
some fumbling (though that is no cxcu.se for Haiti). And the judgment as 
to excessi\c ambition is usually based on available financial resources. No 
sane person can claim for an instant that the program is too ambitious ii\ 
terms of actual need. And who is to say what is a fair budget? There is 
no easy answer to this question. But the xnesent budget of about $8.5 mil¬ 
lion seems inordinately modest. The United States contribution of $2.8 

5" For statement sre United States National Commission UNESCO News, Vol. 5, 
No. 6 (Deccinbi'i* 1951), j). 7. 
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jniJlion is only 3 per cent of the $96.3 million spent in 1952 on its own 
bilateral international information program. All of these frustrations arc 
naturally ri^llccted in various organizational strains and stresses discussed 
above in Chapter 9. 
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League Supervision of Mandates, 
Special Areas and Minorities 


Mandates System 

Since the mandatory powers had assigned the mandated territories to 
themselves and had written the mandate charters (subsequently api)roved 
by tlie League Council which they also dominated), and since the Perma¬ 
nent Mandates Commission’s membership, with one exception, was com¬ 
posed of nationals drawn from mandatory and other colonial states, it is 
understandable why the League did not strive to alter the policies of the 
mandatory powers in any fundamental respect. It tended, rather, to adopt 
their standards, sift out the better practices developed in various local ad¬ 
ministrations, and attempt to universalize them, thereby gradually elevat¬ 
ing the general level of performance. Although there was widespread 
agreement within the League that the primary objective of the system was 
to promote the welfare of the iieoples in the territories, and only second¬ 
arily the welfare of the mandatory and other states, the implementation of 
that vague piinciple was determined largely by the mandatory i^owers 
themselves. And, since wheels that don’t squeak very loudly get little oil, 
the mandatory powers provided only meager budgets to improve the lot of 
the mandated peoioles who, generally speaking, were unsophisticated, un¬ 
interested in western ways, uneducated, unhealthy and unorganized. 

The mandates system got off to a slow start because of delays in the 
negotiation of the mandate charters. This was due in large measure to the 
uncooperative attitude of the United States which insisted on halting the 
negotiations so that it might confer with the Allied Powers directly, rather 
than through the League, in order to assure its citizens economic equality 
in the various territories (oil in Iraq was a major concern). The assign¬ 
ment of territories, made by the Allied Supreme Council (Britain, France, 
Italy, Japan, and, at first, the United States) largely in accordance with the 
wartime secret agreements mentioned in Chapter 10, was set forth in 
fourteen mandate charters negotiated between May 1919 and September 
1923. They provided for the following distribution: 
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Mandated Territories Square Miles Poptilation Mandatory 

Class "A" 


Iraq 

116,600 

3,700,000 

Great Britain 

Syria and Lchaiion 

77,220 

3,650,000 

France 

Palestine and l iaiis-Jordan 

26,230 

1,700,000 

Great Britain 

Class “B” 

Tanganyika 

360,000 

5,200,000 

Great Britain 

Ruonda-UruiKli 

20,500 

3,450,000 

Belgium 

Togoland (British) 

13,041 

340,000 

Great Britain 

Togoland (Fri'iicli) • 

21,893 

750,000 

France 

Cameroons (lirilish) 

34,136 

840,000 

(.Treat Britain 

Caineroons (French) 

166,489 

2,520,000 

France 

Class “C” 

Southwest Africa 

318,099 

300,000 

South Africa 

New Guinea 

93,000 

670,000 

Australia 

North Pacific Islands 

960 

100,000 

Japan 

Western Samoa 

1,130 

60,000 

New Zealand 

Nauru 

9 

3,400 

Great Britain 


Once the “C” mandate charters had been confirmed by the League Coun¬ 
cil in December .1920, and the texts of the “A” and “B’" mandates published, 
although they were* still being negotiated, the Council went ahead to ap- 
l)oint the members ol the Permanent Mandates Commission in February 
1921, and that body met for its first session in October of the same year. 
Then the machinery (juiekly gathered momentum and developed methods 
and procedures wliicli worked with surprising effectiveness, within the 
limits imposed on tlnin, until the end of 1939. The greatest strain came 
with the rise of aggressive forces during the early thirtic^s, particularly with 
Jai^an's clandestine violation of its mandatory obligations n*gardmg demil- 
itari/.ation. Finally the (Commission ceased to operate aftcT its thirty-sewenth 
session in DecembcT 1939. 

Politics and Administration 

In debating the broad mandates objective set forth in Covenant Article 
22 — the “well-being and development” of the mandated peoples — the 
Commission and Council were soon confronted by the fundamental ques¬ 
tion: did the framers visualize the territories as self-contained independent 
areas or did they think of their advancement as integral jiarts of a man¬ 
datory power? In the case of the “A” mandates, independence and native 
hegemony seemed clearly anticipated. In (he case of the “B” and “C” man¬ 
dates, the issue was not so clear. Sir Frederick Lugard, expressing the gen¬ 
eral British policy, foresaw eventual though distant self-determination. On 
the other hand. General Freeze d’Andrade, of Portugal, looked for “slow 
unforced assimilation of weak or inferior communities by strong or more 
highly developed communili(‘s.“ ^ He behe\ ed that, if one tried to preserve 

1 Permanent Mandates Commission, Minutes, Session VII, p. 196. 



LEAGUE SUPEKVISION OK MANDATES, SPECIAL AREAS AND MINORITIES 673 

the cultures of the indigenous peoples, one shut them oflF from modern civ¬ 
ilization and thus mad(! it virtually impossible for them ever to govern 
themselves under what the Covenant called “the strenuous eouditions of 
the modern world.” These two conflicting philosophies often battled with 
each other and were never entirely reconciled. 

Just as the mandates organization was being established, this question 
arose in a very concrete form with Iraq’s bid for freedom. Th(‘ Arabs of 
Mesopotamia had revolted against the British mandate, and Britain had 
seen fit to recognize the Kingdom of Iraq with Feisal, son of King Hussein 
of Hejaz, as its ruler. In approving the Anglo-Irac} treaty of 1922, negoti¬ 
ated to confirm Britain’s mandatory role, the Mandates Commission estab- 
lished the following criteria, among otliers, that were to govern the granting 
of independenee to mandated territories: 

J. existence of a stable government including the capacitj' to maintain 
territorial integrity and political independence, and 

2. the existence of a clear intention to fulfill international nisponsibilities.^ 

The mandatory powers were by no means prepared to open wide the door 
to independenee but provided an elastic exit which they could control ac¬ 
cording to the circumstances. Iraq was the only territory which managed 
during the interwar period to slip entirely through the exit when Great 
Britain sponsored her admission to the League in 1932 as an “independent” 
.state (under British protection). 

Another troublesome issue was the degree of political participation to 
be allowed the indigenous populations. What respect should be given to 
local customs and institutions? Should the mandatory’s rule be direct, as the 
French advocated, or indirect, as the British advocati:d? Except for the 
“A” territories, the mandate charters did not provide specifically for native 
participation in government. The Commission urged, nevertheless, in¬ 
creased use of native officials in advisory, or, where practicable, legislative 
councils and the appointment of natives to responsible positions in courts 
and administrative agencies. 

In actual practice, the greatest degree of self-rule was granted where the 
local peoples were politically most mature and vocal, largely the inhabi¬ 
tants of the “A” territories. Within those areas, more freedom was allowed 
in Iraq and Trans-Jordan than in Syria, where French rule began by being 
inflexibly stern, and in Palestine where the Jewish-Arab conflict made self- 
rule exceedingly difficult. Even in the case of these two latter territories, 
however, the Mandates Commission constantly urged greater independence 
for the local peoples, and, when rebellion broke out in Syria in 1925, the 
Commission’s influence helped to win conces.sions for the indigenous groups, 
including the recall of General Sarrail, the territory’s administrator. 

In some “B” and “C” territories, native advisory councils were established, 
the greatest development of this kind occurring in Western Samoa. The 

2 See discussion in W. H. Ritsher, Criteria of Capacity for Independence (Jerusalem: 
Syrian Orphanage Press, 1934), Chap. VII. 
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Commission leveled its strongest criticism against the policies followed in 
South-West Africa and Tanganyika where the administrations were the 
most antagonistic to native participation. In general, the lack of any wide¬ 
spread political sophistication among the indigenous peoples and the re¬ 
luctance of the mandatory powers to let the reins slip from their hands 
made political advancement painfully slow. Even as late as 1942 no Afri¬ 
can native sat in a territorial legislature nor held an administrative position 
with territory-wid(J authority nor participated in elections to territorial 
positions.^ 

Economic and Social Issues 

The major economic impetus in the territories came from outsiders from 
the mandatory state's and otJu'r powers on the basis of the “open door” 
policy. These individuals were desirous of‘gaining a maximum return on 
their somewhat speculative development of local resources, largely mining 
and other raw material extraction, for a minimum expenditure. Opposed 
to this pressure was the resistance of the indigenous peoples to all external 
intervention, particularly to the many devices that were used by the in¬ 
vading carriers of civilization to capture the best land and compel the local 
people to work it. In an effort to mediate between these conflicting inter¬ 
ests, the Commission and the Council were scarcely neutral but tended 
rather to recommeixl the more enlightened colonial policies of the day, 
especially those developed by Great Britain. 

Struggle for Land The traditional colonial land policy had been to grant 
“the survivors of the defeated tribes such compensation in reserves of land 
as the embittered feelings of the colonists [would] allow.” ^ Although 
neither the Covenant nor the “A” and “C” mandate charters had laid down 
any specific land rules, the “B” mandate charters provided that the manda¬ 
tory power must take into consideration native laws and customs and safe¬ 
guard native rights and interests, and that the creation of rights over native 
land in fa\or of a non-native were to be subject to the mandatory state’s 
prior consent. To enforce these provisions, the Commission made frequent 
observations that adequate reserves should be provided in all mandated 
territories and that natixe ownership should be encouraged. But where 
land was fertile, climate favorable, and non-natives numerous, control of the 
land still tended to slip out of the hands of the original inhabitants. In 
1928 Raymond Leslie Buell summarized some of the mandatory land pol¬ 
icies as follows: 

The natives under the rule of South Africa have been subject to a large 
number of restrictions. Holding only 8 per cent of the land . . . they have 
been obliged to seek work in European centers. . . . Moreover the legisla- 

» Rayford W. Logan, The Operation of the Mandate System in Africa, I9I9-I927 
(Washington: The Foundation Publishers, 1942), p. 22. 

^ A. H. Snow, The Question of Aborigines in the Law and Practice of Nations (Wash¬ 
ington: Government Printing Office, 1949), p. 134. 



league supervision of mandates, special areas and MINORITIKS 675 

tion forbidding natives to buy land outside the reserves makes the natives 
problem of existence more difficult than ever/* The Tanganyika Land Ordi¬ 
nance . . . accepts the principle of protecting native rights in land . . . but 
it docs not establish a procedure that will insure that the principle will be 
applied.*^ While the Cameroons land law is an improvement o\ei tlic West 
Africa law ... it does not appear adeqtiatcly to safeguard nati\c interests.• 

Protecting Labor. More difficult questions arose concerning the natives’ 
other major asset, their labor. The Covenant and “C” mandates prohibited 
the slave trade but not slavery itself. The St. Germain treaty, negotiated at 
the same time as the Covenant, went on to “secure the complete suppres¬ 
sion of slavery in all its forms.” This obligation was also incorporated in 
the “B” mandates together with two related provisions: (1) the prohibi¬ 
tion of all forms of “forced or compulsory labor, exeejit for essential public 
works and services” (also repeated in the “C” mandates); and (2) “the 
careful supervision of labor contracts and the recruiting of labor” (omitted 
in the “C” mandates). Three members of the Mandates Commission sat on 
the Temporary Slavery Committee which produced the Slavery Conven¬ 
tion of 1926 that considerably tightened previous treaties against slavery. 
As a result of these efforts, most of the situations involving slavery in the 
mandated territories were cleared up during the first decade of the Man¬ 
dates Commission’s existence. 

In spite of the above provisions on forced labor, however, there was less 
consensus among the colonial powers on this question than on slavery and 
therefore greater difficulty in regulating it. Finally the ILO, in collabora¬ 
tion with the Mandates Commission, succeeded in formulating the 1930 
draft convention which aimed at prohibiting all forced labor after a transi¬ 
tional period (originally five years but extended indefinitely in 1936) dur¬ 
ing which forced labor on public projects would be allowed under specified 
conditions which went far beyond the “B” and “C” mandates in protecting 
native interests. By 1939, the 1930 convention had been ratified by eighteen 
states including all the major colonial powers. Three other ILO measures 
also protected the workers in mandated as well as other colonial areas: 
Recruiting of Indigenous Workers Convention, 1936; Penal Sanctions (In¬ 
digenous Workers) Convention, 1939; and Contracts of Employment 
(Indigenous Workers) Convention, 1939. 

Consequently, private forced labor was substantially suppressed, and 
public forced labor regulated. In the French Cameroons the Commission 
was able to persuade the mandatory power to liberalize its labor tax far 
beyond the standards observed in regular French colonies. The Commis¬ 
sion’s questioning also led to British action to correct abuses in the Cam¬ 
eroons system which provided partial payment in credit to be used in com¬ 
pany stores. Aside from the extreme problems of slavery and forced labor, 
however, the Council and Commission had little success in achieving any 

B The Native Problem in Africa (New York: Macmillan, 1928), Vol. 1, p. 86. Used 
with the pennission of The Macmillan Company. 

p. 490. Uhid., p, 335, 
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significant advancement in general labor standards. Since the local work¬ 
ers were largely agricultural, untrained, and unorganized, and since their 
employers were scarcely eager to encourage such progress, the Commis¬ 
sion’s most positive act was to appoint a committee which drew up a set 
of ideal standards on pay, hours, injury compensation, medical care, hous¬ 
ing and related matters. 

“Open Door” and Economic Development. During most of the interwar 
period, the “open door” policy (“equal opportunities” for all League Mem¬ 
bers for “trade and commerce” in the territories) was strongly supported 
by the great trading nations, primarily Great Britain and the United States, 
who felt that tlic'y had far more to gain by this principle than they could 
possibly lose. Thus the policy was not only required by the Covenant in 
the case of “B” mandates, hut it was also observed in actual practice in 
both “A” and “C ’ tt:rritories with few c^xceptions. Consequently the Com¬ 
mission’s remarks on Australian legislation restricting trade with New 
Guinea to Australian ships resulted in a prompt repeal of the law. 

The laissez fairc school of economics had long insisted that free access 
to underdeveloped areas would benefit the peoples of those territories as 
much as it would hcnelit their more advanced neighbors. It gradually be¬ 
came apparent, however, that this was by no means automatic and that the 
“open door” policy could very well be part of a pattern of unregulated ex¬ 
ploitation of the poor and backward by the rich and advanced. Thus the 
Commission expressed its concern that the natives be allowed to partici¬ 
pate in the economic activity made possible by the “open door” doctrine, 
but it never succeeded in modifying that doctrine to any appreciable degree 
for the benefit of the indigenous peoples. 

During the interwar years, economic development was exceedingly lim¬ 
ited in most of the mandated territories. The reasons for this included the 
mandatory powers’ uncertainty concerning the future status of the areas; 
their reluctance to foster manufacturing enterprises that would compete 
with home production; and the relative abscnc'c of profitable investment 
opportunities, local capital, trained labor, and basic transport and com¬ 
munications facilities. As one might expect, most developmental activity 
took place in the “A” territories through such channels as the oil develop¬ 
ment in Iraq and various Zionist programs in Palestine. In general Great 
Britain and Japan invested the largest sums in their mandated territories; 
Belgium and the Dominions, the next largest; and France, the least. 

Education and Health. While the mandatory powers recognized the ben¬ 
efits that would accrue to them through providing useful education and 
better health care for the local populations, they seldom felt that they 
could spare as much money on these matters as on economic development 
which would pay immediate dividends. In the educational field, the Com¬ 
mission opposed policies, oftc'n identified with French administration, that 
would alienate a few Europeanized natives from their own peoples. In¬ 
stead the Commission suggested greater development of native teachers 
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and native languages, the elimination of nationalistic pro-mandatory prop¬ 
aganda, and a practical curriculum that would make the natives more pro¬ 
ficient workers in such fields as agric-ulturc, animal husbandry, arts and 
crafts, and elementary hygiene. On the whole, thert'fore, the mandates 
system did stimulate educational effort but not beyond the standards ob¬ 
served in most comparable colonial areas. 

The Commission also urged the adoption of improved methods to com¬ 
bat disease*. For example, at its fourth session, the Commission expressed 
the “hope” that it would be possible for Great Britain to devote larger 
sums to the imiirovemeiit of public health in Tanganyika; fortunately, at 
its eleventh session, it was able to note that the* amount had been substan¬ 
tially increased. At the same time a considerable amount of health work 
was being done by various gov(*rnmental and private agencies, and the 
League’s role, channeled largely through the Health Organization, was 
primarily one of coordination, circulation of information and constant 
encouragement. 

Conclusions 

Above all, it .should be recognized that the principal tensions in the man¬ 
dated territories resulted from the impingement of modern industrial civ¬ 
ilizations upon undeveloped agricultural communities. And no interna¬ 
tional system created in 1919 could have been expected to alter significantly 
the accumulated experience of centuries. All the Lc'ague could reasonably 
have been expected to do was to support the more liberal colonial policies 
of its day, and this it did. The League was not, however, the only — nor 
even the major — reason for the progress that was made. The forces of 
enlightened self-interest, humanitarianism, and a new school of progressive 
colonial administration were the major elemcaits that leavened the govern¬ 
ing of all dependent areas throughout the world. 

The fundamental significance of the mandates system was not that it 
erased the old-fashioned type of outright unilateral annexation and exploi¬ 
tation but that it superimposed on that system a pattern of indirect super¬ 
vision exercised by a permanent international organization. It was by no 
means a revolutionary innovation, merely a more effective and more ambi¬ 
tious application of the familiar concepts of lu'utralization and trusteeship. 
Still the effect was more like annexation than internationalization since the 
mandatory powers dominated it. It was they who wielded direct admin¬ 
istrative authority in the territories, and the Council and Mandates Com¬ 
mission were kept at a safe distance in Geneva, reviewing reports and ask¬ 
ing questions about events that had long since been embalmed in history. 

Feeble as it was, however, the system resulted in certain positive influ¬ 
ences which probably would not have materialized had it not existed. Once 
the mandatory powers, acting through the Council, had created the Man¬ 
dates Commission, they found their nationals sitting on that body criticiz¬ 
ing and comparing the performances of their own territorial administra¬ 
tions and suggesting improvements. The very process of dragging the 
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records of these regimes into tlie cold light of regular and searching inter¬ 
national inquiries was a healthy corrective for narrow national policies. 
Thus the machinery which the mandatory powers themselves had created 
began ever so cautiously and gradually to raise the level of their admin¬ 
istrations. 

The most fundamental weaknesses in the League’s supervision of the 
mandated territories were: that the system was overwhelmingly dominated 
by the thinking of colonial rather than noncolonial powers; that the private 
and public interests engaged in exploitation of the territories were the con¬ 
trolling influences; tliat the “open door” policy was enforced in spite of, 
and not in behalf of, the interests of the indigenous populations; that polit¬ 
ical advancement was excessively sluggish except where local pressures, 
particularly in the “A” territories, forced it; that relatively little money 
was spent on the territories and what was spent was guided far more by 
the interests of the mandatories than of the native peoples; and that the 
feeble influence of the League was greatly muffled by its isolation in terms 
of authority, space and time. 


Special Areas 

THE SAAR 

In spite of the conscientious efforts of the League Council and the Gov¬ 
erning Commission to administer the Saar Territory with impartiality and 
patience, the basic decision to detach the area from Germany so poisoned 
the minds and hearts of the inhabitants against the Versailles settlement 
that the regime was never able to win any significant confidence or cooper¬ 
ation. The sky was darkest during the early twenties, particularly in the 
period of the Franco-Belgian occupation of the Ruhr. Some rays of opti¬ 
mism broke through during the false sunrise of the Locarno era, but the 
depression and Herr Hitler blackened the horizon again and created a 
tragic climate for the plebiscite in 1935. 

Political Issues 

It is scarcely surprising that one of the first major complaints voiced by 
the Saarlanders was their lack of any real legislative authority. The Ver¬ 
sailles Treaty had provided that the Governing Commission should merely 
“consult” the inhabitants’ representatives in a manner determined by the 
Commission. But when draft ordinances were submitted to the traditional 
municipal and district councils {Kreistage), which had been newly elected 
in July 1920, these bodies protested the passive role forced upon them and 
rejected the draft measures. The Commission then provided for the elec¬ 
tion of a single Advisory Council {Landesrat) of thirty members and the 
appointment by the Commission of a Technical Committee of eight. The 
Landesrat proved as unfriendly as its predecessors, however, and the Tech¬ 
nical Committee, though more tractable, lacked the people’s confidence. 
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For the most part, therefore, the Commission ruled the Saar with no official 
popular endorsement of its acts. 

Another issue that exploded in the Commission s face just as it was get¬ 
ting settled was the German civil servants’ outburst against a series of 
decisions affecting their status: the dismissal of certain of their colleagues, 
particularly at the higher levels; the importation of seventy-three non-Ger¬ 
mans (including forty-three French nationals) to replace the dismissed 
individuals; and the requirement of an oath of allegiance to tlie Commis¬ 
sion. In August 1920, all state employees decided to strike, and they were 
supported by a twenty-four-hour sympathy strike of all Saar labor. When 
the Commission firmly counterattacked, however, by proclaiming a state of 
siege and expelling the leaders of the demonstration, the rank and file 
ended their resistance and served thereafter ably and conscientiously. It 
should also be mentioned that the Governing Commission had agreed from 
the beginning to letain the great majority of the 8,500 German civil serv¬ 
ants, including the heads of the police organization. 

The populace was also incensed by the Commission’s decision to keep 
French occupation troops in the area as “garrison” forces. The fact that 
many of them were Africans seemed to rub salt in the wound. Both the 
League Council and the Commission recognized that this was not a desir¬ 
able situation, but the Commission found it difficult to create an adequate 
police force quickly, particularly in the turbulent early tu'cnties. Thus the 
agitation did not subside until 1930 when the last French forces were with¬ 
drawn at the time of the evacuation of the Rhineland. 

All of these separate resentments were concentrated and fanned into a 
fierce conflagration by the French and Belgian occupation of the Ruhr in 
1923. The Saar miners, normally a most restrained and reasonable lot as 
well as the most important labor group in the Territory, led the revolt by 
going out on strike in sympathy with their brothers in the Ruhr. The Com¬ 
mission then retaliated with an ordinance that placed such extreme limita¬ 
tions on civil liberties that the League Council ordered an inquiry. As a 
result of this pressure, the ordinance was replaced with a milder one, and 
the storm subsided as the Saarlanders saw that the League would protect 
their basic freedoms. 

Hope and Disillusionment. After the conclusion of the Dawes Plan eas¬ 
ing German reparations in 1924, the signing of the Locarno treaties in 1925, 
and the removal of the unpopular French chairman of the Governing Com¬ 
mission in favor of the engaging Mr. Stephens in 1926, the general polit¬ 
ical atmosphere brightened considerably. In 1929, optimism reached its 
zenith as Aristide Briand and Gustav Stresemann initiated negotiations to 
settle the Saar issue before the expiration of the fifteen-year period, pre¬ 
sumably by returning the Saar to Germany in exchange for certain economic 
concessions to France. Unfortunately Stresemann died a month before the 
negotiations actually began. Neither side proved very conciliatory there¬ 
after, and the conversations fizzled out in July 1930. Then the paralyzing 
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hand of the depression fell upon the Territory, and the rise of Hitler with¬ 
ered all hope of an amicable settlement. 

As the fateful hour for the lilebiscite approached, the League Council 
on June 16, 1934, appointed a special Plebiscite Commission composed ol 
three nationals of “neutral" countries (Henry of Switzerland, de longh of 
the Netherlands, and Rodhe of Sweden) jilus a technical adviser and dep¬ 
uty member of the Commission (.\fiss Wainbaugh of the United States). 
While previous to the rise of Hitler there had never been any doubt that 
the Saar would vote overwhelmingly to return to Germany, the unwhole¬ 
some odor of the Nazi regime caused some Saarlanders at the eleventh 
hour to question the wisdom of leaping out of the frying pan so hastily. 
The leaders of the anti-Nazi and pro-status quo movement were the Social 
Democrats and the Communists who had formed an Anti-Fascist Front late 
in 1933. But the momentum of the movement to return to the fatherland 
was too powerful, and the Nazis used every device to hitch their wagon to 
that movement. The plebiscite which took place on Januaiy 13, 1935, was 
most efficiently organized and executed. A tndy international police force, 
contributed for the occasion by four countries (the United Kingdom, Italy, 
the Netherlands and Sweden), was a major factor in maintaining relative 
peace on the fateful day. The results were as follows: ** 


Votes cast 

528,105 

Union with Germany 

477,119 

Status quo 

46,613 

Union with France 

2,124 

Invalid and blank 

2,197 


The heart of the Saar’s economic anatomy, coal, was in the hands of the 
French Ministry of Public Works operating through a local administration 
known as Mines Domaniales Frangaises de la Sarre. The Governing Com¬ 
mission had relatively little influence in this field except to see that the 
French administration stayed within the bounds of the Versailles provisions. 
The general effect of the French operation of the mines was to increase 
their efficiency without greatly enhancing their profitability.'-* Because of 
the traditional marriage of Saar coal to Lorraine iron, French interests were 
not only eager to take advantage of the expropriation of Saar holdings in 
the recovered Alsace-Lorraine but also began to buy control over Saar steel 
mills from the financially embarrassed German owners. When the franc 
fell in 1926, however, and the mark waxed virile, there began to be a retreat 
of French capital from the Saar which was accelerated as the depression 
took its toll and the time for the plebiscite approached. 

The Saar’s trade position was singularly fortunate and .symbolic of the 
Territory’s split personality. In accordance with the Versailles Treaty, 
trade moved freely between the Saar and both Germany and France from 

** Sarah Wambaugh, The Saar Plebiscite (Cambridge: Harvard University Press, 
1940), p. 304. 

* Michael T. Florinsky, The Saar Struggle '.New York: Macmillan, 1934), pp. 55-62. 
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1920 to 1925. From 1925 on, the door to France remain(?d open, while that 
to Germany was only j)artially closed. Because of the increased French 
influence, however, the general trend was an increase of Saar exports of 
coal and steel to France in return for expanded agricultural imports. Still, 
Germany remained an important customer, especially for metals for which 
she was the Saar’s largest outlet. 

Bouquets have frequcmtly been tossed to the Go\T'rning Commission for 
having managed the Territory’s flnances so efficiently that it was left with a 
balanced budget and no public debt. But one student of the Territory has 
i:)ointed out that the Commission was eoinpcHed (o live conservatively since 
no one was willing to h^nd it any money.Furthermore taxation was 
greatly increased, and the government received, in accordance with the 
Versailles settlement, large sums from the Reich for social insurance and 
pension to war veterans. The major financial innovation, moreover, was 
initiated not by the Commission but by the French government whose pay¬ 
ments in francs to all its employees infliumced the Territory in 1923 to 
adopt the franc as its sole k^gal tender, a move which reinforced French 
economic and political leadershijp. 


Labor and Education 

Saar working people, whose elite were the miners, had traditionally been 
conscTvative, stable, uid sc'curcdy rooted in small bucolic villages from 
which they commuted to the mines and mills. And the Commission and 
French mines administration tried conscientiously to keep them as con¬ 
tented as possible since it was obvious that the skilled labor force was the 
Territory’s greatest asset. Fortunately the fact that Saar labor received its 
wages in francs protected it from the worst of the German inflation during 
the early twenties, and the preferential trade situation helped to shield the 
area from the depression. Nevertheless labor was in the forefront of the 
movement to return the Territory to German sovereignty and, contrary to 
the assumptions of our economic determinists, never allowed economic 
considerations to obstruct national sentiments. 

A particularly fiery social issue was the question of education. The Saar¬ 
landers were most incensed by alleged French pressure to persuade them 
to send their children to the French schools which the Versailles Treaty 
had provided might be maintained “as incidental to the mines” for the em¬ 
ployees and children of the French state. Even in these schools, however, 
instruction was carried on in both German and French. Furthermore in 
1923 only 4,000 German children were attending these schools as compared 
with 123,000 in the national schools. Nevertheless, the Commission em¬ 
ployed a Luxembourg professor to investigate the situation and, after the 
League Council had debated the question, issued a statement eiTqihasizing 
the right of all inhabitants to patronize schools of their own free choice. 


^oihid., p. 158. 
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Conclusions 

Contrary to the dire predictions of those who believed that direct interna¬ 
tional administration would not be efficient, the Governing Commission per¬ 
formed the functions assigned it with remarkable competence and patience. 
It provided relatively neutral government, guaranteed the inhabitants’ basic 
rights, maintained order, furnished necessary public services, and fostered 
the economic and social welfare of the population. Judgc'd even in these 
limited terms, however, the Commission disi^layed several weaknesses: a 
lack of sufficient impartiality in the early years, an unfortunate stiffness 
towards the people, an inclination to place order above free democratic ex¬ 
pression, and an excessively cautious attitude on both political and eco¬ 
nomic matters. The most fundamental difficulty, of course, was the original 
decision to separate the Territory from Germany to which the overwhelm¬ 
ing majority of the inhabitants were firmly attached by culture and senti¬ 
ment. This decision prevented the League regime from winning any real 
popular support so that it was compelled to govern even more iindemocrat- 
ically than had originally been intended. The final lesson of this experi¬ 
ment is that such a callous arrangement constantly exacerbates relations 
among the interested powers, discredits the international organization given 
the thankless job of administration, distorts democratic principles, and in¬ 
flames the local population. 


DANZIG 

In judging the League’s record in supervising the free city of Danzig, it 
is important to recall that the Peace Conference internationalized Danzig 
not primarily because of unadulterated altruism but because the balance 
of power at the Conference made it impossible to grant the city outright 
to either Poland or Germany. Although Danzig had for centuries enjoyed 
a substantial degree of autonomy, its people and culture were German, and 
the special privileges which the i)eace settlement granted Poland merely 
served to strengthen the Danzigers’ reliance on the Reich. Thus the League 
was charged with the delicate task of helping Danzig to walk the tightrope 
of internationally guaranteed autonomy, while Poland and Germany did 
everything they could to shake the Free City into their own respective 
power spheres. 

Political Tensions 

The political history of the Danzig regime was an endless scries of alter¬ 
cations between the Danzigers and the Poles rising to an unhappy cre¬ 
scendo with the conquest of the Free City by Hitler’s Nazis in September 
1939. During the early years there were many disputes centering around 
conflicting interpretations of the basic laws with a constant stream of ap¬ 
peals to the League Council until the Polish Government finally challenged 
the High Commissioner’s mandate. When the Council gave the Commis¬ 
sioner a strong vote of confidence, the air cleared appreciably. Then, in 
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June 1925, the extreme Danzig Nationalist Party was replaced by a wore 
conciliatory coalition of Centrists, Liberals and Social Democrats. But the 
Nationalists returned in the autumn of 1926 to stir the witches’ caldron 
again. Then the coalition came back in January 1928 and retained office 
until late 1930 when the Nazis began their ominous rise to power. 

In 1933 the Nazis won a clear majority, and one of their adherents, H. 
Rauschning, was made President of the Senate for the first time. The Nazis 
then followed a temporary policy of conciliation with Poland, but, by 1934, 
the more extreme Albert Forster forced Rauschning to resign and revealed 
the mailed fist that had been hidden only momentarily by the policy of 
collaboration. The constitutional ark of the Free City then began to founder 
in spite of the League’s determined bailing efforts during much of the mid¬ 
thirties. The Council issued a stern reprimand in January 1936 which pro¬ 
duced at least token concessions on the part of the Nazis, but France and 
Great Britain were soon cowed by Hitler. Finally, the Nazis were able in 
September 1939 to pluck the forbidden fruit, safe in the knowledge tliat the 
League by that time was little more than a scarecrow. 

Life Blood of Commerce 

The most fundamental economic issue was the struggle between Poland 
and Danzig over control of the trade passing between Poland and the 
Baltic. After Danzig dock workers refused to unload munitions for Poland’s 
use in 1920 against Rc.ssia, the Polish Government decided to build Gdynia, 
only ten miles from Danzig, out of the silt and sand dunes into a rival port, 
and used it increasingly to take trade away from the Free City. The latter 
was virtually a dead city by 1933 with 50 percent of its workers unem¬ 
ployed. Danzigers were furious about this development and at the same 
time resisted Poland’s efforts to control the ijorl of Danzig. Although 
Poland’s normal and most profitable trade routes ran east and west, she 
artificially stimulated maritime traffic via the Baltic, regardless of cost, to 
support Gdynia and justify retaining the Corridor. 

Customs policies were also bedevilled by these conflicting interests. Dan¬ 
zig was small, urban, industrial, technically advanced and accustomed to 
a high standard of living. She wanted, therefore, to be free to import food, 
raw materials and capital goods and to export her finished consumer goods. 
Poland, on the other hand, was large, rural, agriculttiral, technically back¬ 
ward and poor. To protect her weak industry, reduce her foreign debt, 
and husband her meager resources, she instituted severe foreign trade con¬ 
trols that cut both imports and exports to a bare minimum. For these rea¬ 
sons Danzig constantly fought the Polish customs administration, which she 
insisted was trying to strangle her. Other serious economic disputes con¬ 
cerned the administration of the waterways and railway system. 

Conclusions 

In all fairness, the League’s performance should be judged strictly in 
terms of what the League was asked to do. Under the Versailles Treaty 
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and the subsequent Danzig-Polish agreement and the Danzig constitution, 
the League was directed to protect the autonomous status of the city and 
mediate disputes between Poland and Danzig. It performed both of these 
functions remarkably well, against great pressures, especially from the 
Nazis, until 1939 when Hitler finally overwhelmed the city. League debates 
and reprimands were significant forces which helped to hold off the Nazi 
flood during years when other territories (the Rhineland, Austria and 
Czechoslovakia) were unable to withstand the tide. 

The problem which the League failed to solve had not actually been 
assigned to it: the establishment of friendly relations between Danzig and 
Poland and the promotion of sound economic cooperation between the two 
regimes. These were problems that flowed directly from the basic decisions, 
made at Paris and not at Geneva, to separate Danzig from Germany, make 
it an autonomous city under League j)rotection, and give Poland special 
privileges therein. Although the League Council and its High Commis¬ 
sioner did what they could to implement this settlement, the basic situ¬ 
ation was beyond both their authority and capacity to correct. 


Protecting Minorities 

The course that the League minorities system steered can best be under¬ 
stood by recalling the major political winds that buffeted it. Great Britain 
was primarily interested in maintaining a j)eaceful balance of power in 
Europe; was not closely allied to any particular continental country; and 
tended to counteract some of France's pressures, especially by defending 
German interests against Poland contrary to France's pro-Polish tendencies. 
France, on the other hand, considered herself increasingly dependent on 
the support of a ring of Eastern European countries (Poland, Czecho¬ 
slovakia, Rumania and Yugoslavia) and was inclined to side with them 
against their resi:)ective minorities. Germany used its influence to promote 
the interests of German peoples incorporated within other states, particu¬ 
larly Poland and Czechoslovakia, and, with the rise of Hitler, used this 
effort as a lever to help pry loose territorial concessions. The minority 
groups, on the other hand, were usually not as well represented in Geneva 
as were the national governments except when they had the vigorous sup¬ 
port of some power such as Germany. 

The general pattern of League action in this field began in an atmos¬ 
phere highly charged with the doctrine of “self-determination,” encouraged 
and accentuated by the Paris Peace Conference debates. Then, as the 
newly born East European governments gathered strength, mothered by 
France, the League became more sensitive to their interests, more cautious 
in its activities, and less patient with some of the more obstreperous minor¬ 
ities. But the lid was never clamped down altogether, even during the rela¬ 
tive calm of the Locarno era. The pro-minority forces, emphasizing the 
need for a permanent minorities commission, even persuaded the League 
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Commission to undertake a thorough self-examination (the 1929 Adatci 
Report) which resulted in a few minor changes, but left the basic system 
untouched. But the twin scourges of deiircssion and aggression gave rise 
to increased minority friction, especially in connection with German Jewish 
and irredentist agitation, until by 1939 the system was little more than a 
frustrated ghost. 

Range of Minorities 

The most diilicult problem had its source in the presence of approxi¬ 
mately a million Germans in Poland — in the Corridor and Polish Upper 
Silesia. Because these groups were of a higher status and level of sophis¬ 
tication, ther(‘fore more vocal, than the Poles in Germany, they tended to 
give rise to greater disturbances. Another explosive group was the Ukrain¬ 
ian minority of five million in the southern part of the Polish Republic. 
On the other hand, the three million Jews in Poland seem to have been 
treated with a considerable measure of wisdom and restraint and never 
submitted any complaints to the League. 

The three million Sudeten Germans in Czechoslovakia (about 21 per 
cent of the population) were more comjiactly differentiated from the dom¬ 
inant majority than were the Germans in Poland. Although they were gen¬ 
erally well treated and, what is more interesting, largely ignored by the 
German gos'crnment until the situation became politically profitable in 
1938, this group was always restless and discontt'iited. But again the 350,- 
000 Jews in Czechoslovakia nevxT felt it necessary to turn to the League 
lor help. The inhabitants of Sub-Carpathian Russia in Czechoslovakia also 
seem to have been considerately treated with League support and ap- 
liroval. In Rumania it was the 1,-500,000 Hungarian bourgeoisie of Transyl- 
\ania, encouraged by the Hungarian government, who constantly badgered 
the Rumanian Government, which reciprocated in full measure. The Mace¬ 
donian minority in Yugoslavia, claimed by Bulgaria, was also a source of 
frequent petitions to the League. And the 575,000 Germans and 450,000 
Hungarians were also used by their home governments to stir up trouble 
in Yugoslavia. While there were other minority groups protected by inter¬ 
national arrangements in Finland, Latvia, Estonia, Lithuania, Greece, Al¬ 
bania, Austria, Bulgaria and Hungary, they were of little significance as 
compared with those already mentioned. 

Roots of Conflict 

The basic political issue in the minorities field arose from the fact that 
the dominant groups in the unstable East European states, many of them 
newly created, were intensely jealous of their prerogatives and not at all 
generous about sharing them with minorities. Petitions were tlius sub¬ 
mitted to the League regarding many varieties of political discrimination, 
and the League did what it could to win concessions. For example, prob¬ 
lems connected with the acquisition of Polish nationality, one of the many 
complaints in the controversial area of nationality, were settled by German- 
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Issues as Asciimmation m the awarc/inif o/ governmenfaf confmcts, in taxa- 
t/o/j, in land reform prognunSy and in compensation and transfer operations 
connected with territorial adjustments. 

The miijority governments were also eager to bind the minorities to them 
by winning their minds through education and propaganda. But minority 
resistance was particularly uncompromising on these questions and pro¬ 
vided a constant flow 'of grist for the League mill concerning education, re¬ 
ligion, and the free use of minority languages. A dispute which consumed 
prodigious quantities of time, ink and paper arose in Upper Silesia when 
thousands of Poles tried, for a variety of reasons, to take advantage of the 
minority schools to have their children taught in German. The Polish Gov¬ 
ernment tried to halt this annoying retreat from Polish enlightenment and 
thereby initiated a lengthy dispute considered by both the League Council 
and the Permanent Court of Justice both of which bodies rendered con¬ 
ciliatory decisions but never succeeded in resolving the conflict entirely. 



*This figure includes minority population of both Europe and Asiatic autonomous 
states of the U.S.S.R. 


Headline Series, Foreign Folicy Association 
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Conclusions 

A critical study of the minorities system has called it little more than “a 
local anaesthetic against certain cases of prcventible suffering,” but admits 
that it was “an inhiiitc advance on anything existing before” World War I ” 
It established a permanent and influential forum open to all petitioners and 
prepared to undertake investigation, negotiation and diplomatic pressure 
to correct abuses on political economic and cultural issues. It accom¬ 
plished most when; the great powers cooperated in persuading the parties 
to compromise, where the treaty states adopted reasoniibh; attitudes, and 
where the minorities were relatively quiescent. When these auspicious 
conditions did not exist, the League could do little but stand on one foot 
and scowl. But the weakness of this .system was merely one twig on the 
branch of the League’s general weakness. Furthermore one may well ask 
whether the basic philosophy underlying the minorities was sound; whether 
an international organization should attempt to cast its protective mantle 
over a few special groups, setting them apart from their neighbors, or 
whether it should devote its efforts to promoting universal minimum human 
rights for the entire populations of all countries. 


Suggestions for Further Beading 

See list at end of Chapter 10 together with the following: 
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Buell, Raymond Leslie, The Native Problem in Africa, 2 Vols. (New York: The 
Macmillan Company, 1928). 

Logan, Rayford W., The Operation of the Mandate System in Africa, 1919-1927 
(Washington: The Foundation Publishers, Inc., 1942). 

Ritsher, W. H., Criteria of Capacity for Independence (Jerusalem: Syrian Orphan¬ 
age Press, 1934). 

C. A. Macartney, National States and National Minorities (New York and London: 
Oxford University Press, 1934), p. 391, 




UN Supervision of Trust and 
Non-Self-Governing Territories 


‘The noise of the drums rises as the large car approaches, its cloud 
of dust sweeping up on it and engulfing it for a moment as it draws 
to a halt. Eight white men climb out, a little unsteady after the long 
jolting. . . . The rhythm of the drums mounts, it drowns cve^rything 
as the visitors are led through the great square where musicians, 
dancers and a thousand spectators turn their eager gaze onto the 
white men, who have come from the other end of the earth to see 
them and hear their wishes. . . . ” ^ 


Trusteeship System at Work 

Through such “visiting missions’^ as the one described above, and in many 
other ways, the UN trusteeship system is today becoming a living reality 
to many of the twenty million inhabitants of the eleven trust territories in 
the Pacific Ocean and Africa that have been placed under its supervision. 
Since the pattern of interests that has shajjed its creation and evolution is 
fundamentally the same as that which ho^^ered over the League system, 
one is not surprised to note the fundamental continuity between the UN 
and League experiences in this field. The administering powers still have 
the upper hand through their direct administration of the territories. The 
international organization is restricted to indirect surveillance via annual 
reports, petitions, oral questioning and discussion, recommendations (and 
now visiting missions) but not binding commands. On the other hand, the 
climate has grown markedly more friendly towards the native inhabitants 
due primarily to the qualified liberalism of the United States (increasingly 
muted by its involvement in the colonial problems of its allies, especially 
the United Kingdom and France), the greater influence of Asian and other 
anti-colonial countries in the international organization (particularly the 
Assembly), the development of more enlightened policies within the colonial 

1 John MacLaurin, The United Nations and Power Politics (New York: Harper, 
1951), p. 335. 
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countries themselves, and the extreme anti-imperiaiist bias of the Soviet 
bloc. 

Like the League system, the new apparatus was a little slow in starting 
due to the tardy submission of draft trusteeship agreements by the colonial 
powers. Although there was vigorous criticism of those agreements when 
they w'ere finally produced in the fall of 1946, the Assembly ultimately 
approved them that December, and the Trusteeship Council began by 
being rather cautious and conciliatory. The Soviet Union, howex’er, boy¬ 
cotted the Council entirely until the summer of 1948, just after the Jerusa¬ 
lem is.sue had been submitted to that body. Then, in the fall of 1948, India 
and other anti-colonial states took the lead in a spirited offensive to per¬ 
suade the Administering Authorities to promote progress in the territories. 
The colonial powers returned the compliment with increased hostility. 
Discussions seemed to become more “political”; the United States voted 
more frequently with the colonial side; and reconciliation became increas¬ 
ingly dillicult. 

Submission of Territories 

While the UN Charter could lead the colonial powers to water, it could 
not make them drink. Those powers, including the United States, had been 
most careful to insist that the actual placing of territories under UN 
supervision be entirely voluntary. The Trusteeship Council, moreover, 
could not be formed until the indi\idual trust agreements had bt'en ap¬ 
proved by the Assembly, thereby designating the Administering Authori¬ 
ties who were to comprise half the membership of the Council. Hence the 
anti-colonial forces took the lead in persuading the Assembly to adopt a 
resolution in February 1946 impatiently urging the colonial powers to sub¬ 
mit agreements by the time the Assembly was to meet again in the fall of 
1946. The British then started the ball rolling by circulating proposed texts 
for its former “B” mandated areas in January to those states it regarded 
as "directly concerned,” as required by Article 79 of the UN Charter, and 
“for information” only to the United States, Soviet Union and China. Bel¬ 
gium followed suit a few days later, but France did not circulate its drafts 
until June. 

When the Assembly reconvened in October 1946, eight agreements were 
submitted covering all of the former “B” and “C” mandated territories, 
except the previously Japanese-administered Pacific islands, Nauru and 
South-West Africa. The independence of the three “A” territories — Syria, 
Lebanon and Trans-Jordan — had been generally recognized by that time. 
The United Kingdom was concurrently attempting to terminate Palestine’s 
mandate status without giving rise to open conflict between Arabs and 
Jews. Although strong criticism, including a blizzard of 229 proposed 
amendments, snowed down upon the suggested drafts, relatively few amend¬ 
ments were accepted by the administering powers. One of the most per¬ 
sistent themes was the Soviet Union’s accusation that the administering 
countries had not consulted all of the “states directly concerned,” notably 
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the Soviet Union. The upshot of this dispute was that the Assembly ap¬ 
proved the eight agreements in December 1946 without specifying what 
states were directly concerned and recognizing that no country had waived 
or prejudiced its right to claim to be such a state. Other issues which agi¬ 
tated this debate and are discussed below in connection with the subse¬ 
quent evolution of the system included the following; authorization to 
administer a trust area as an “integral part” of the Administering Authori¬ 
ty’s territory, consultation with the indigenous inhabitants regarding the 
trust agreements, international supervision of fortified areas, nationality 
status of the inhabitants, possibility of direct intc-rnational administration, 
desirability and legality of custom unions, and guaranteeing equal rights 
for all commercial interests. It u'as because of the allegedly pro-colonial 
decisions on many of these cjuestions, especially with respect to the “states 
directly concerned,” that the Soviet Union decided not to take its seat in 
the Trusteeship Council until the summer of 1948. 

In accordance with the compromise worked out within the United States 
Goxernment, the Pacific mandated islands were submitted as “strategic 
trust territories” to the Security Council, rather than the General Assembly, 
in February 1947. Although the United States had begun during the war 
by chamj)iouing the objectives of independence and commercial equality, 
it included neither goal in its draft, in deference to Gongressional and 
military opinion. Under pressure from most of the other Security Gouncil 
members, however, it vvas finally decided to add independence. The agree¬ 
ment was approved in April 1947. The arrangement for Nauru was de¬ 
layed by discussions among the three Goinmonwealth countries involved 
(Australia, New Zealand and the United Kingdom), particularly over the 
administration of the main industry, the phosphate works. An agreement 
was ultimately approved by the Assembly in November 1947. 

Problem of South-West Africa, While all other colonial powers have 
accepted the basic objectives of the trusteeship system, at least officially, 
and have placed their “B” and “C” mandated territories under that system, 
the Union of South Africa alone has turned its face in the opposite direc¬ 
tion, declaring that “non-Europeans will never have the same political 
rights as the Europeans,” - and resolutely refusing to expose the former 
mandated area of South-West Africa to UN supervision. In the fall of 1946, 
the South African delegation explained that the native peoples, who had, 
before the war, engaged in the Bondelswarts and other disturbances, had 
apparently experienced a change of heart and a majority, speaking through 
their traditional chieftains, now favored absorption of their lands by the 
Union. But a majority of the Assembly, led by India’s Sir Maharaj Singh, 
did not believe that the Africans were sufficiently informed on the subject 
to make a balanced decision. In vain did Field Marshal Smuts quote the 
quaint sentiments of Ghief Kasiki of the Bunja Tribe in Okavango: 


^Ibid., p. 323. 
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I want to live under the Union Government. My tribe wa.s poor when the 
Union Government came hero many \'oar.s ago. I wa.s a man with onK 
dog. The Union Government has given us . . . J ]ia\'f siwkcn to;,]] 
my people. They only want the Union Government.'* 

The Assembly opposed absorption and invited the Union to submit a 
draft trust agreement in accordance with the Charter. In July 1947 South 
Africa announced that it would compromise to the extent of maintaining 
the status quo and continuing to make its annual mandatory rejiorts to the 
UN. Two years later, however, the Union Government, smarting under 
searching questions and criticism, announced it would discontinue the re¬ 
ports. Then, in November 1949, the Assembly decided to hear a statement 
by the well-known Reverend Michael Scott, unolBcial representative of cer- 
tain sections of the indigenous ywipulation of Sov\th-West Africa, who pre¬ 
sented evidence of considerable exploitation and discrimination and charged 
that South Africa had virtually annexed the territory through an act passed 
in 1949. 

The Assembly next asked the International Court of Justice to render an 
advisory opinion on the situation. In July 1950 the Court decided that the; 
mandate status remained in force, that the Union could not alter that status 
unilaterally, but neither could the Union be compelled to place the terri¬ 
tory under trusteeship. Subsequent negotiations via a special Asscmljly 
committee led the Union to offer merely to make a new agreement with 
France, the United Kingdom and the United States, the “three remaining 
members of the Principal Allied and Associated Powers” who had mad(^ 
the original allocation after World War I, subject to subsequent ratification 
by the UN but recognizing no other obligation to that organization. Fur¬ 
thermore, the Union refused to allow any African from South-West Africa 
to make an oral statement to the UN and barred the Reverend Mr. Scott 
from returning to the territory. 

Stronger Role in Somaliland. In accordance with Article 23 of the Italian 
Peace Treaty, the Big Four, after failing to agree on the disposition of the 
former Italian colonies, submitted the question to the General Assembly 
for final settlement. That body then decided in November 1949 that only 
Somaliland should be placed under trusteeship. Subsequently the Trustee¬ 
ship Council and Assembly, rather than the former mandatory powers as 
in the case of the other trust territories, drafted the trust agreement, and 
the Assembly adopted it in December 1950. The major differences that 
distinguished this agreement from the others were the definite time limit 
(ten years) at the end of which the territory was automatically to gain its 
freedom, the establishment of a three-government council (Colombia, 
Egypt and Philippines) to advise the Administering Authority (Italy), 
and far fuller and more explicit provisions for promoting the welfare of 
the local inhabitants (thirty-five articles in all as compared with an aver¬ 
age of seventeen in the other agreements). 

* General Assembly, Offictdl Records, Doc. AJC.4J41, p. 10. 
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Trust Territories 

Square 

Miles 

Population 

Administering 

Authority 

Cameroons (British) 

34,136 

1,160,000 

United Kingdom 

CaiiKa'ooiis (French) 

166,489 

3,000,000 

France 

New Guinea 

93,000 

1,000,000 

Australia 

Nauru 

9 

3,432 

Australia 

l^icific Islands 

687 

55,000 

United Slates 

Huanda-Urundi 

20,500 

3,960,000 

Belgium 

Somaliland (formerly Italian) 

194,000 

1,266,000 

Italy 

Tanganyika 

360,000 

7,400,000 

United Kingdom 

Togoland (British) 

13,041 

383.600 

United Kingdom 

Togoland (French) 

21,893 

999,000 

France 

Western Samoa 

1,130 

78,000 

New Zealand 


Those countries that hoped the trusteeship system would prove an even 
more iniluential instrument than its predecessor to improve the lot of de¬ 
pendent j)('oples have been sorely disappointed that only the above eleven 
territories with a total population of approximately twent\’ million had 
been placed under the system as of early 1954, as compared with sixteen 
ti'rritories with a population of twenty-three million under the League. To 
extend the reach of the trusteeship device, the Indian delegation proposed 
as early as 1947, during the second session of the Assembly, that the colonial 
powc‘rs “be requ(\sted to submit trusteeship agreements for all or some . . . 
territori(\s . . . not ready for immediate self-goveinment.” While the Soviet 
Ihiion, China, Brazil, Pakistan and others gladly supported this move, tlie 
colonial states, including the United States, were unanimous in their denun¬ 
ciation of it. Finally, by the extraordinary vote of 24 to 24, with one absten¬ 
tion, the proposal failed to win adoi^lion. Nor has there been any imple- 
im^ntation of the Charter i)rovision for direct international administration, 
although it has been advocated by many of the anti-colonial countries and 
has been approached in non-trust areas such as Libya, Eritrea and Pales¬ 
tine which are discussed at the end of this chapter. 

Towards Political Maturity 

While the UN is committed to mothering all the interests of the trust 
territories, there can be little doubt that the “political” area has received 
the lion’s share of attention, especially regarding the central question of 
the character of the constitutional tissue binding the territories to their 
respc.'ctivc Administering Authorities. This matter received careful consid¬ 
eration from the very outset when the Soviet Union protested that the draft 
agreements submitted to the Assembly in the fall of 1946 authorized too 
intimate an embrace of the trust areas as “integral parts” of the Adminis¬ 
tering Authorities’ territory, a phrase taken directly from the former “B” 
and “C” mandate charters. Although a slight majority of the Assembly’s 
Fourth Committee siqiported the Soviet view, all of the administering 
powers, except New Zealand, rejected the criticism. 
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Since then, primary attention in this area has been focused on the prac¬ 
tice of hBrnessing seven of the eleven territories (Cameroons, New Cuinea, 
Ruaiida-Urundi, Tanganyika and TogoJands) to certain neighboring non¬ 
trust dependencies in “administrative unions,” allegedly for administrative 
efficiency. Following consideration of tlie problem in the Trusteeship Coun¬ 
cil, India, Mexico and Venezuela led a successful campaign in the 1948 
session of the Assembly to initiate a thorough study of tht^ (juestion to fore¬ 
stall any development that might jeopardize the ad\ anc('ment of the terri¬ 
tories towards the goals of “self-government or independence” stipulated 
in the Charter. After the Trusteeship Council had appointed a committee 
to undertake this study, the Assembly passed another resolution in 1951 
recommending that the Administering Authorities inform the Trusteeship 
Council before extending the administrative union device; that separate 
legislative and judicial organs be maintained in each trust territory in¬ 
volved; that, should adequate separate information on these areas not be 
made available, the Administering Authoriti('s accept necessary Council 
supervision over the entire administrative union; and that the indigenous 
populations be consulted before forming such unions. Needless to say, the 
administering powers did not welcome this advice. 

In July 1950, the Council decided to establish a Standing Committee on 
Administrative Unions to keep the problem under continuing observation. 
At the same time, the Council set forth certain guides for the administering 
powers: 

1. that “clear and precise separate . . . data” be furnished on each ter¬ 
ritory; 

2. that visiting missions be allowed access to any necessary information; 

3. that the boundaries, separate status, and identity of the tnist territories 
be maintained; and 

4. that expendibires on a territory' for a given year equal at least the 
total public revenue derived from the territory that year.* 

During its summer session in 1953, the Council broadened these criteria 
to include consideration of the interests of the inhabitants, terms of the 
UN Charter and trust agreements, as well as any other relevant factors. 

One concrete result of this campaign has been to increase the availability 
of separate information on many of these territories, but there are still 
instances where the picture is by no means clear, as evidenced by criti¬ 
cism of the regimes governing the British Cameroons and Togoland. The 
anti-colonial forces in the Assembly have regularly urged the Trusteeship 
Council to move faster and more resolutely on this question. But no admin¬ 
istrative union has seemed so insidious that either the Assembly or the 
Council has recommended its actual dissolution. The fact is that this is a 
most complex issue related to the core problem of the ultimate goal for 
these areas: absorption, independence or some compromise. While admin- 


* Yearbook of the United Nations, 1951, p. 778. 
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istrative unions may have tended at times to ride rough shod over the 
separate interests of some territories, it is equally elear that the political 
progress of the British Cameroons and Togolaiid would not have been so 
rapid had their stars not been hitched to the vigorous development of 
Nigeria and the Gold Coasts respectively. Tliei e are also undeniable admin¬ 
istrative and economic benefits to be dcrivc-d thereby, as long as one area 
is not favored at the expense of the other. One of the surest safeguards 
against such discrimination is equitable representation for both populations 
in the central government, which the Trusteeshij) Council is encouraging. 

Another problem rises out of the fact that colonial powers have tradi¬ 
tionally carved up dependtmt tenitories with redatively little regard for 
the wishes of the local peoples. One iiarticularly persistent manifestation 
of this situation has concerned the inhabitants of the British and French 
Togolands and the Gold Coast. The question first came to the UN in the 
form of a petition for the unification of the Ewe peojile who Hve in all 
three territories. Concurrent demands were then voiced by other African 
interests for the unification of the tw'O Togolands without the Gold Coast. 
Due to differences of opinion among the inhabitants, the ob\ ious reluctance 
of the Administering Authorities to lose control of their respective depen¬ 
dencies, and the imperfect d(welopment of political processes in these 
lands, it has been impossible to get any clear expression of the “will of the 
people.” After an abortive effort to consult popular opinion through a 
Consultative Commission for Togoland Affairs, first established in 1948, the 
British and French won Trusteeship Council approval in July 1951 for the 
creation of a “joint council” comiiosed of repres(nitatives of both Togolands 
to advise the administrations on matters of common concern to the two 
peoples. At tlie same time, the Council and Assembly have placed special 
emphasis on the importance of doing a better job than previously of 
consulting with all segments of public opinion. 

To gain ultimate independence for the trust territories, the Chinese, 
Russians and others have strongly urged, particularly during the considera¬ 
tion of the first eight agreements, that a definite time limit be fixed, prefer¬ 
ably ten years, at the end of which there would be an automatic review 
and possible termination of the trust status. Although a majority of the 
Assembly’s Fourth Committee agreed with this proposal, the Administering 
Authorities were firmly opposed. Then India, the Philippines and Lebanon 
led an effort which succeeded in persuading the 1951 session of the Assem¬ 
bly to adopt a resolution inviting the Administering Authorities to include 
in their annual reports information on action taken to help territories 
achieve self-government or independence and estimates of the time when 
it was expected such territories would attain one of those goals. But the 
sole application of this principle thus far has been in the case of the former 
Italian colony of Somaliland. The second nearest approach was the 1953 
pledge of New 2^aland that it would give the people of Western Samoa 
an opportunity by the end of 1954 to decide their own future status. 
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/// {7Mrr////uv/A The iisuiil ^overnnientnl pattern 

in the trust territories follows that ol the average noii-trust dependency. 
Power Hows from the top, ratber than the bottom, through a representative 
of the administering power (nsiially a single “governor’^ or commis¬ 
sioner”), normally adxised by a small executive council (usually appointive, 
including some measure of indigenous representation). In all of tlic' 
trust territories now there is also some kind of “Iegislati\'e council/' 
but the authority is primarily advisory, jiirisdiction limitc'd (to “domestic" 
or “nonpolitical'’ questions), subject to the go\ernor’s veto, repr(\sentation 
weighted in favor of fhe European poiiulation (in the Frencli Cam(*rooiis, 
as of 1951, 3,000,000 Africans were represented by 24; 8,980 French, by 16), 
and, where elections are held, stdection by a very r(\stricted (dectorate, 
often through indirect representation. The Trusteeship CvOuneil has con¬ 
scientiously tried to take into account differences in political advancement. 
Nevertheless, the ultimate objectives towards which it constantly strives 
are: full legislative and executive authority stemming from all tlu^ inhabi¬ 
tants of a territory, no discrimination in representation, uni\'ersal and secret 
suffrage, direct elections, and emphasis first on local democracy working 
gradually towards the territorial le\el. Interestingly enough, there also 
seems to be a trend, encouraged by many anti-colonial countries, away 
from the League’s reluctance to disturb traditiowal native j)roeedures, often 
identified with the British doctrine of “indirect rule.” There is strong feel¬ 
ing that that doctrine had the effect, more often than not, of pc'rpetuating 
a low level of political dexelopment as a convenient climate for unre¬ 
strained exploitation. 

In the ranks of the civil service, indigenous i)^"r''Onnel are usually to be 
found near the bottom of the ladder, and there is soinctimc's unecjiial com¬ 
pensation for the same work. Needless to say, the Trusteeship Council 
has striven to improve the training and status of the non-Europeans. Thc^ 
(Council has also urged greater use of indigenous personnel in the courts 
and the prohibition of corporal puiiishment, particularly whipping which 
still survives in such territories as New Guinea, British Togoland and 
Cameroons, and Tanganyika. 

While politieal development seems to crawl at a snail’s pace and is un¬ 
likely to travel much faster than the colonial powers tolerate in tlu'ir non¬ 
trust dependencies, there have been some marked advances, occasionally in 
clear response to UN prodding. For example, the Commissioner of the 
French Cameroons reported in 1951 that, in accordance with Trusteeship 
Council recommendations, he was consulting the territorial Representative 
Assembly more frequently and had created new local governmental units. 
Australia reported that, following Council suggestions, it was rev'iewing 
corporal punishment to see if it could be further restricted. Australia also 
accepted a Council recommendation that the counc il of chiefs on the island 
of Nauru be given greater authority. The most celebrated and far-reaching 
influence came with the recommendations of the first visiting mission 
which, in response to a Western Samoan petition, recommended thorough 
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revision of that governincnt which carried great weight in the subsequent 
reorganization. And Western Samoa, under the extraordinarily enlightened 
guidance of New Zealand, stands out today as probably the most advaneed 
territory with an assembly which enacts legislation on all domestic matters. 
The debates of that body are so “keen and intelligent,” according to New 
Zealand authorities, that they are broadcast throughout the island. One 
wonders how the legislatures of many of our more advanced countries 
would weather such exposure to public scrutiny. 

Improving Economic Conditions 

The economic patterns ot these territories are basically similar to those 
of most colonic;s, and, as in many other dependencies today, there are signs 
of accelerating dtwelopment with some limited benefits for the indigenous 
populations. The productive processes of the trust territories are still over¬ 
whelmingly agricultural with the single exception of Nauru which is domi¬ 
nated by the phosijhate industry. Much of the agriculture is still of a sub¬ 
sistence nature except for a few major export oirerations, such as cocoa, 
bananas, rubber, palm products, coffee, peanuts, c-opra, cotton and sugar. 
Major non-agricultural exports are chiefly extractive: phosphates, diamonds, 
gold, chromite and bauxite. The major export enterprises are still largely 
in the hands of uon-indigenous interests, and the marketing of some key 
commodities, such as cocoa, is dominated by governmental boards which 
control prices and often set aside certain reserve funds to help stabilize 
prices, notoriously unstable in the primary commodity markets. At the 
same time, some conscious efforts have been made through administrative 
encouragement, promotion of cooperatives, and mobilization of capital, to 
enable the indigenous populations to play a more important economic role. 
For example the French Government gave its Cameroons territory a palm 
oil processing ijlant managed by a company 50 per cent of whose stock was 
reserx'cd for African subscribers. The British Cameroons Development 
Corporation, which manages 395 square miles of plantation lands, originally 
established by the pre-World War I German administration, and is the 
largest plantation enterprise in the Cameroons, is governed by a nine-mem¬ 
ber board of directors of whom three are Africans. Thirty-two other Afri¬ 
cans have been appointed to senior posts in the Corporation staff. The 
problem of land alienation from the native population does not seem as 
serious as before the war since most Administering Authorities have stopped 
transfers to private interests and allow only leases regulated by the central 
government. Nonetheless, the terms of such leases often seem weighted in 
favor of the non-indigenous population. 

Among the Trusteeship Council’s chief concerns have been its efforts to 
improve the lot of the native populations through increasing their resources 
of land, tools, credit and technical skills. As part of its general interest in 
agricultural “reform” and development, the Assembly adopted a resolution 
in December 1950 initiating such a campaign in connection with the trust 
territories. The following February the Council appointed a Committee 
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on Rural Economic Development to study and report on the problem. 
Both the Assembly and Council have also encouraged more long-range 
and comprehensive economic planning backed by more generous financing, 
particularly for costly land reclamation, light industries, and expansion of 
basic transport and communication facilities. Finally, these bodies have 
prodded the Administering Authorities to make fuller use of the technical 
assistance resources of the UN and the specialized agencies. 

As for the results of these efforts, there is evidence that the Trusteeship 
Council was a major factor in influeneing Australia and the British Phos¬ 
phate Commissioners on the island of Naum to increase the royalties paid 
for the benefit of the local community. It is also apparent that the Coun¬ 
cil’s pressure has been responsible for increases in native participation in 
certain of the marketing boards. 

Trusteeship and Social Welfare 

The welfare and security of a people are a direct reflection of their eco¬ 
nomic and political situation. Since the indigenous populations of the trust 
territories are at a very low economic and political level, their general social 
conditions are quite inadequate by the standards of more developed coun¬ 
tries. Labor usually takes the form of small-scale tribal or individual effort 
and is neither organized nor paid as in the more advanced countries. War¬ 
time scarcities and deterioration, moreover, have made it difficult, if not 
impossible, even to maintain prewar standards. Nevertheless, postwar re¬ 
suscitation has been remarkably rapid in some territories with consequent 
benefits for the peoples, as in the British Cameroons, Naum and Western 
Samoa. And, where there is wage-labor in connection with major enter¬ 
prises, such as the British Cameroons Development Corporation, a few 
workers have become organized and have thus been able to win a little 
larger slice of the economic pie for themselves. In the Pacific territories 
there is also the problem of the status and compensation of immigrant Chi¬ 
nese contract labor. 

The principal efforts of the Trusteeship Council have been aimed at 
encouraging cost-of-living studies and wage increases where suggested by 
those analyses, higher labor standards, including implementation of rele¬ 
vant ILO agreements, elimination of discrimination, and training and pro¬ 
motion of indigenous labor to fill more responsible and lucrative positions. 
Much of this progress stems from the general economic development of 
these and other dependent territories, but there is evidence that the char¬ 
acter of the progress is often directly attributable to the ministrations of 
the Tmsteeship Council. For example, the Nauman authorities decided to 
bow to Council suggestions in allowing some Chinese to bring their fam¬ 
ilies to the island. And various cost-of-living studies and wage increases 
have stemmed from Council pressure. 

Education is the eye of the needle through which the trust peoples must 
pass if they are to improve their economic, political and social status. But 
culture costs money — for leisure time as well as teachers and equipment. 
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Hence the Administering Authorities have not always been generous in 
financing education. In no territory is there even effective universal primary 
edueation, and only limited secondary schooling (none at all in some areas 
such as New Guinea). Mission schools, whose standards are often inade¬ 
quately controlled by the central government, provide much of the train¬ 
ing. Countless local dialects make communication extraordinarily difficult. 
And the edueation that is j^rovided is primarily oriented towards preparing 
the populations for the less skilled vocations. Finally, much secondary edu¬ 
cation and most training above tliat level must be sought outside the 
territories. 

Following various discussions in the Trusteeship Council, the ambitious 
Assembly session of 1948, under the leadership of India, Mexico, and other 
anti-colonial countries, took a stiong stand urging imm(?diate and marked 
improvement of trust educational facilities. The Trusteeship Council then 
initiated a special study on the basis of which it made specific recommenda¬ 
tions in tht; summer of 1949 to Belgium, IVance and the United Kingdom 
suggesting what each should do to improve its educational resources, par¬ 
ticularly by creating university-level institutions in Ruanda-Urundi, French 
Cameroons and Togoland, and Tanganyika, and increasing financial support, 
including aid for schooling outside the territories. The Trusteeship Coun¬ 
cil and Economic and Social Council have also urged the Administering 
Authorities to take fuller advantage of UN educational technical assistance 
resources, incUidiug scholarships, particularly in cooperation with UNESCO, 
but the response has been rather laggard. The Assembly and Trusteeship 
Council have also been insistent that the administering powers cooperate 
in the dissemination of information about the UN, again without marked 
enthusiasm on the part of the administering countries, except in the case 
of New Zealand. As a result of all of these efforts, Australia announced in 
1951, in response to specific Trusteeship Council suggestions, that a train¬ 
ing course for Nauruan teachers had finally been initiated to provide the 
first secondary education on the island. Council influence was also respon¬ 
sible for closer control of mission schools in Western Samoa. And the 
United States proudly reported doubling the expenditures for education in 
the Pacific Islands from $168,000 in 1948 to $338,000 in 1949. 

Health is another area in which the need seems unlimited and expendi¬ 
tures very modest. Probably the most advanced services arc provided in 
the Pacific Island territories where the United States wants to protect its 
armed forces and does not hesitate to spend large sums of money ($7.00 
per person in 1949 as compared with $1.60 per person expended by Australia 
in New Guinea). But constant Trusteeship Council reminders have helped 
to improve medical care in the rural areas as well as urban centers, through 
the framing of indigenous jpersonnel as well as the importation of outsiders. 

Reflections on Basic Issues 

One’s evaluation of the trusteeship system rests ultimately on one’s funda¬ 
mental assumptions regarding the proper objectives for trust territories. 
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The following conclusions arc based on the premise that a peoples inter¬ 
ests are never as diligently serv'cd by anyone other than themselves and 
that the indigeneous inhabitants of the trust areas are basieally capable 
of governing themselves. The following observations, therefore, judge the 
effectiveness of the trusteeship system not by traditional colonial stand¬ 
ards nor by impossible Utopian aspirations, but by the standards set forth 
in Chapters 12 and 13 of the UN Charter. 

At the outset, one cannot avoid recognizing the fuiidami’ntal continuity 
between the UN and League experiences. One is also conscious, however, 
of the extent to which the new balance of forces walhin the international 
organization, as well as new approaches in thinking about underdeveloped 
areas in general, have been responsible for some significant advances btv 
yond the League. The principal differences in the political area are the 
greater emphasis on self-government or independence for all trust terri¬ 
tories, not merely “A” mandates as under the League, and more ecpiitable 
and authoritative particij)ation of the indigenous populations in govern¬ 
mental processes. In the economic .sphere ihc^e has been noteworthy im¬ 
provement not only in over-all output but in a broader sharing of produc¬ 
tive resources and returns. And these develoiiments have made possible 
certain advances in labor, educational and health conditions. While it is 
true that similar movements arc afoot in many other dependent areas 
today, it is also apparent that the exertions of the trusteeship system tun e 
both hastened and shaped that progrciss in specific instances and have also 
had a leavening effect in various non-trust territorit's. 

At the same time, one must weigh the strong criticism which has been 
leveled against the system: that it is unrealistically ambitious, lacks neces¬ 
sary consensus, and is a disturbing influence which hinders the Adminis¬ 
tering Authorities more than it helps them.'’ Whether one believes the UN 
has attempted too much too soon depends on one's judgment of what is 
possible. It is obvious that some extreme anti-colonial powers, particularly 
the Soviet Union, have been overly impatient and, at times, quite unrealis¬ 
tic in their demands. But the great majority of UN Members have urged 
no more than what many enlightened colonial experts have believed pos¬ 
sible. 

On the fundamental and complex question of whether these territories 
should be encouraged to look towards the promised land of complete inde¬ 
pendence or something short of that, there is no simple answer (certainly 
not as .simple as the Rus.sians or South Africans have .sugge.sted). It .seems 
clear, nevertheless, that it would be more efficient economically and admin¬ 
istratively for these areas, including Somaliland, to remain allied with a 
larger community, assuming they would be given an equitable voice in the 
central government. But relations between most of these areas and their 

* For a discussion of .some of tliesc points see Annette Baker Fox, “The United Na¬ 
tions and Colonial Development,” International Organization, Vol. 4, No. 2 (May 1950), 
pp. 199-218. 
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respective Aclininistering Authorities have been so poisoned by past ex¬ 
ploitation that there seems little basis for Jiitnre collaboration. And, be¬ 
cause! ol this unfortunate heritage, other dcrpcndencies, which may need 
some caretak(!r regime to prepare them for self-government, usually prefer 
not to be i)lacod in a trusteeship status. 

Regarding the cpiestion of whc'ther the UN has been an unduly disturb¬ 
ing factor, even the UN’s defenders recognize that criticism of the admin¬ 
istering states has not always been well-found(‘d nor well-administered. 
Furthermore the uncertainty of the ultimate de.stiny of these areas is an 
unst'ttling consideration. Then, to have an international body, which is 
eomi«'lle(l to observe! from a distance with neither thorough nor up-to-date 
information, eonstanlly looking over one’s shoulder, and often .speaking 
ox er one’s head to the inhabitants, can be a disconcerting influence. More- 
oxer, the structure of the Assembly givc's smaller states a voting influence 
bewond what their population and resources would seem to warrant. On 
the olh(!r hand, though outside supervision, whether national or interna¬ 
tional, is alxvays irksome to the administrator on the spot, it is often useful 
and necessary. In this particular case, th('re can be little doubt that UN 
surx eillance serves to make the Administering Authorities hew more closely 
to the line of the Charter than if they were left largely to their own devices. 
Some writers have suggested that a more r(!strieted regional organization 
might operate with greater consensus and sympathy regarding the problems 
of the administering powers. But mo.st anti-colonial countries believe that 
such an approach would probably be too sensitive to the wishes of the 
colonial powers, as in the Caribbean Commi.ssion, and thus less likely to be 
as vigorous in its implementation of the Charter.'’ 

There are also certain basic economic difficulties which continue to 
limit the development of these territories. Several of the Administering 
Authorities, notably the United Kingdom and France, are in no position to 
increase their invexstment unless it produces immediate and significant re¬ 
turns, particularly in “hard currencies.” 'The uncertainty of the territories’ 
future status also makes these states hesitant to invest as willingly as in 
their own dependencies which they believe are more likely to remain in the 
nest. Moreover, development cannot move very quickly in lands where 
somt! farmers refuse to thin out substandard herds because any kind of cow 
is considered a sign of wealth, where the skills and motivations of the 
more developed countries are largely lacking, and where hostile natural 
conditions seriously cripple such schemes as the celebrated, and abortive, 
groundnuts project in Tanganyika, Although the trusteeship system has had 
some moderate success in incr(!asing the share of return given the indigen¬ 
ous peoples, it is still difficult to obtain complete information on financial 
operations and even more difficult to decide what is a fair share for the 
various parties concerned. 


* For dificussion of Caribbean Commission, see Chap. 27. 
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Quest for Self-Government 

In the spring of 1945, when the San Francisco Conference convened, 
there were approximately 600 million people in the world who were not 
fully self-governing. By early 1954 there were only 120 million still in that 
condition. Between those dates a variety of in/liiences brought about the 
greatest emancipation movement of all history which resulted in self-gov¬ 
ernment for many lands including India, Pakistan, Indonesia, Jordan, the 
Philippines, Burma, Ceylon, Israel and Libya. And a significant part of 
this ferment has been the work of the; UN under Chapter 11 of the Charter 
which commits Members administering non-self-governing territories to 
“recognize that the interests of the inhabitants . . . are paramount, and . . . 
promote to the utmost. . . [their] well-being. ...” 

When Is a Territory Non-Self-Governing? 

It soon became clear that whether or not a country should be placed 
under the wing of Chapter 11 was a burning question the answer to which 
seemed to d(!pcnd on one’s interests in the matter. On Aiigust 31, 1953, 
Mme. Lakshmi N. Menon, representative of India, insisted in the Com¬ 
mittee on Information from Non-Sclf-Govcrning Territories that the United 
States should continue to report on Puerto Rico under Chapter 11 since she 
claimed it was still not entirely self-governing. The United States delega¬ 
tion was equally emphatic in its contention that the Puerto Rican people 
had freely chosen their own government and dc’cided to remain associated 
with the United States. In September 19.53, Gilberto Concepcion de 
Gracia, leader of the Puerto Rican Independence Party, agreed with India. 
Munoz Marin, head of the Puerto Rican government, sided with the United 
States. 

There are really two que.stions involved in this issue: (1) who is to de¬ 
cide, and (2) by what criteria? Regarding the first problem, the Assembly 
began in 1946 by leaving it to the Administering Members to determine 
voluntarily what areas they would report on. After seventy-four territories 
had been so designated that first year, only sixty-two were reported on in 
1947, sixty-three in 1948. This decrease, which many anti-colonial states 
felt was not justified, led India, as part of its general campaign against 
imperialism during the 1948 Assembly session, to propose that the Admin¬ 
istering Members be “invited” to communicate to the Secretary-General 
within six months any relevant infonnation supporting a decision to cease 
reporting on an area. 

The United Kingdom, France and Belgium protested that this implied 
that the UN had a right to deal with political and constitutional questions, 
which they denied. The United States, on the other hand, said that it was 
quite willing to submit such information as long as it was not interpreted 
as limiting the Administering Member’s right to decide for itself the con¬ 
stitutional questions involved. Finally, the Indian resolution was adopted. 
The general view of the anti-colonial countries seemed to be that the UN 
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could oot compel dMemte lo p\u» a iepeuiemy «W,lu ttm boundaries 
of Chapter 11 but, once a territory bad been so declared, the Administering 
Member did not have sole responsibiUty for deciding when the teiritory 
could be withdrawn. During the 1951 Assembly many countries, including 
Brazil, Cuba, Egypt, Indonesia and Uruguay, went so far as to claim that 
the final competence in this matter rested with the UN. But it seems un¬ 
likely that this view can be validly supported since the signatories of the 
Charter have never agreed that any UN organ has the authority to bind 
them, against their will, in interpreting the Charter concerning such matters. 

Regarding the matter of criteria, the 1946 Assembly discussed the issue 
but finally left it largely to the judgment of the Administering Members. 
After the lively debate of 1948, however, the 1949 Assembly adopted a 
resolution, proposed by Egypt and other anti-colonial states, calling for a 
study of relevant criteria, again vigorously opposed by most of the Admin¬ 
istering Members, especially the United Kingdom, France and Belgium. 
Following recommendatjons made in October 1951 by the Special Com¬ 
mittee on Information Transmitted under Article 73(e) of the Charter, the 
1951 Assembly passed a resolution appointing its own Ad Hoc Committee 
to study the firoblcm further. When the 1952 Assembly failed to reach 
agreement on that rej>ort, it continued tlie study for another year. Finally, 
the 1953 Assembly adopted a resolution recommending a variety of criteria 
including: (1) capacity of a population to decide its future status, (2) exist¬ 
ence of a truly democratic system of government, and (3) enjoyment of 
individual rights. The bitter resistance of one Administering Member was 
expressed in the words of Lord Hudson, representative of the United 
Kingdom, who is reported to have said that the list was “a matter of com¬ 
parative indifference” to his delegation, since “we would never use it, nor 
in regard to our territories would we expect anyone else to use it.”" 

Part of tlie complexity arises from the fact that statesmen and political 
philosophers have, since the time of Socrates, found it difficult to define 
self-government (or “democracy”), particularly in relation to any federal 
or dominion relationship. Nonetheless, these deliberations have shed some 
light, as well as heat, for those countries and delegates open-minded enough 
to absorb it, and there is no doubt that they have made the colonial powers 
more conscious than ever of the watchful eye of the UN. At the same time, 
the final decision on these questions remains in the hands of the adminis¬ 
tering powers. 

Towards Economic and Social Advancement 

Like most underdeveloped areas, the economic activities of the non-self- 
governing territories with which the UN has been concerned are chiefly 
agricultural and extractive with relatively few industrial operations. While 
these territories produced 50 per cent of the world s bauxite, as of 1951, 
they manufactured no aluminum. They produced 54 per cent of the 
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AFRICA —SIX AREAS OF TENSION 


world’s cocoa, but no cocoa powder nor butter. The discussions of the 
Assembly and its Committee on Information from Non-Self-Governing 
Territories have, on the other hand, revealed an appreciable acceleration 
of economic development since the war. The prineipal goals which these 
bodies have encouraged have included im^irovcment in production and 
marketing techniques, expansion of basic transport and communication 
facilities, development of water and power resources, extension of research 
and long-term planning, and liberalization of financial assistance. Particu¬ 
lar emphasis has been placed on persuading the Administering Members 
to make greater use of UN and specialized agency technical assistance. 
While most of the administering powers have not been particularly enthu¬ 
siastic about these suggestions, the United States delegation, among others, 
has praised the recommendations as practical and useful. And, very largely 
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as a result ot tliese discussions, the United Kingdom and the Netherlands 
approaclied the UN, beginning in 1951, to scicure technical assistance for 
some of tlunr dependent territories. 

It is in the broad “sociar area that the UN has concentrated most ot its 
attention, both because that held seems less controversial than more frankly 
‘political’' questions, at least superficially, and because, at the same time, 
it can be used as a vantage i^oint from which to sin vey all aspects of non- 
self-governing territories. Regarding labor conditions, the Assembly and 
its Committee on Information from Non-Sell-Governijig Territories have 
aimed particularly at persuading the Administering Members to apply 
appropriate ILO standards, ease the burdcais of migrant laborers, expand 
training programs, and undertake cost-of-living studies as the basis for 
increasing compensation. These bodies engaged in intensivi? examination of 
the educational field during 1949 and 1953, calling attention to the need for 
more basic education (coox)erating with UNESCO and making better use 
of vernacular languages at the lower levels), further elimination of dis¬ 
crimination, more generous financing, and indigenous participation in edu¬ 
cational planning. Beginning in 1950 the Assembly has also requested 
specific information on the implementation of the Declaration of Human 
Rights. In 1952 it adoi^ted a resolution which called for abolition of all 
discriminatory laws and practices contrary to that Declaration, although 
the United Kingdom, France and Belgium have regularly said that the 
question of rights was outside UN jurisdiction. Finally, these bodies have 
urged the same kind of improvement of health care that has been recom¬ 
mended for the trust territories. Although progress is painfully slow in all 
of these fields, there are some encouraging signs. For example, the UN 
exertions helped to hasten the termination of educational segregation in 
French Equatorial Africa, And, in the Federation of Malaya, national 
schools j)roviding a six-year course of free primary education have been 
established and (jpened to all races. 

While duq^ter 11 of the Charter commits the Administering Members to 
develop self-governinent in their dependent territories, it does not compel 
them to submit information on political questions as it does on economic, 
social and educational conditions. Nevertheless, the anti-colonial forces 
have succeeded in including an optional political section in the recom¬ 
mended “standard form” for submitting information and have regularly 
attempted to use the UN to probe political issues. But, only Australia, 
Denmark, the Netherlands and the United States have submitted such 
information; the United Kingdom, France, Belgium and New Zealand have 
refused. Moreover, when Iraq proposed in 1951 to authorize the Assembly 
to discuss political questions, France and the United Kingdom virtually 
threatened to boycott such discussions and succeeded in postponing a vote 
on the issue. 

Conclusions 

Judging the efiFectiveness of these eflForts according to the objectives set 
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forth in Chapter H of the Charter, the greatest progress seems to have 
been made in those areas where the most adequate information has been 
made available and where the Administering Members have been most 
willing to consider UN advice: education, health, labor standards and eco¬ 
nomic development. The least advance has come in influencing the Admin¬ 
istering Members’ political policies. While the advances made do not seem 
very great nor very rapid, there is at least a formal obligation, subject to 
constant UN scrutiny, committing all Members to promote the political, 
economic, and social development of all non-self-governing territories. This 
did not exist under die League, True, all underdeveloxied countries are on 
the move today, and the greatest benefits tend to go to those peoples who 
are in the best position, for one reason or another, to compel concessions. 
Nevertheless, there is evidence that the UN has been an important center 
for mobilizing pressure to expedite this progress. 

At the same time, there are serious difficulties which must be recognized. 
It is obvious that this system has aroused intense opposition on the part 
of key colonial powers, particularly the United Kingdom, France and Bel¬ 
gium. This is scarcely surprising since this area has in the past been con¬ 
sidered essentially a “domestic” question, the accelerating anti-colonial 
movement since the war has aroused increasingly defensive attitudes on 
the part of the imperialist powers, the precarious economic plight of many 
of tliose powers makes it all the more difficult for them to be generous 
financially or pofitically, and there are still pockets of die-hard imperialist 
resistance at home. Moreover, the criticism of the anti-colonial states has 
had to be based on even less information than in the trusteeship system; it 
has often been unrealistic; and it is based on less Charter authority than 
in the trusteeship sphere. Naturally such outside interference is repugnant 
to the colonial powers, but such international interest is by no means a 
recent invention. As early as the latter part of the nineteenth century, the 
imperialist states recognized an international responsibility regarding peo¬ 
ples who were not able to defend their own interests. And these peoples 
would certainly not have progressed as far as they have without interna¬ 
tional surveillance. While some UN criticism has been far-fetched, much of 
it has been essentially reasonable, even according to the judgment of cer¬ 
tain of the Administering Members such as the United States. While a 
more regional approach, which some writers have suggested, might be 
useful, it is doubtful if it would be sufficiently representative to give ade¬ 
quate protection to the interests of the dependent populations. What seems 
called for, therefore, is not a reversal of this venerable development, but 
further refinement through more intensive information and study, a more 
realistic reflection of the relative weight of the participating countries, 
greater competency on the part of the delegates and a more responsible 
attitude on the part of all concerned. 
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Supervision o/ Speda/ Areas 

The hope that iVve \3^ \)e used lo aWsWci 

tories uivdet "dve N.mXee^v^ s'js\e\u\vas \^v^^ n«.\ "Siws. ^«evs. 

have been made to utilize the \)N, as was done with the League, to provide 
temporary “caretaker” services for certain c-ontrovcrsiaJ areas, three of 
which have been involved in postwar peace treaty negotiations among the 
“Big Four.” 

One of these bones of contention is Trieste, the chief port on the north 
shore of the Adriatic Sea. It has been an important outlet to the Mediter¬ 
ranean for the landlocked nations of Central Europe and an area of con¬ 
siderable strategic significance. Its population is mixed, with the urban 
section (Trieste and several small cities) largely Italian, and the rural 
hinterland overwhelmingly Slavic. During the course of the negotiations 
regarding the Italian peace treaty, the Soviet Union supported Yugoslavia’s 
claim to the area; the United States, Britain and France backed Italy’s 
claim. A compromise solution was finally worked out by which Trieste and 
a surrounding strip, extending from the Italian border in the north down 
the western side of the Istrian Peninsula, were to be designated a Free 
Territory under the supervision of the UN Seeurity Council. Pending imple¬ 
mentation of this plan, the area was divided into two zones: the northern 
one under Anglo-American administration and the southern one under 
Yugoslavia. The City of Trieste was made a Free Port similar to the Free 
City of Danzig created after World War I. 

Owing to the deterioration of relations among the great powers, however, 
the Security Council has not been able to establish the Free Territory. Early 
in 1948, in an attempt to strengthen the election chances of pro-Western 
elements in Italy, the United States proposed that Trieste be returned to 
Italy, and Britain and France joined in signing a declaration to that effect. 
Yugoslavia naturally rejected this proposal, but, after Tito’s break with the 
Soviet Union, his views became more moderate, including acceptance of a 
substantial degree of international control. Tlien, after further fruitless 
negotiations and in another effort to bolster a friendly but sagging Italian 
government, the United States and Britain announced in October 1953 that 
they would allow Italian forces to occupy the northern zone. This led to 
more violent sword-rattling in Yugoslavia than ever. In reviewing this his¬ 
tory of frustration, it seems likely that the UN might have provided a rela¬ 
tively neutral regime that could have resolved some of these tensions, but 
the “veto” has blocked the path entirely. 

The East-West conflict also reared its head in the disposition of Italy’s 
threadbare empire. Never a source of significant wealth or prestige, the 
areas of Libya, Eritrea, and Somaliland were, nonetheless, strategically im¬ 
portant, bordering the Mediterranean and Red Sea trade routes. The Soviet 
Union proposed in 1946 that these territories be made trusteeships, with 
the U.S.S.R. as either sole or joint trustee. This was unacceptable to Brit- 
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ain and the United States, who were not inclined to give Russia such an 
advantageous foothold in the Mediterranean and Near East. Finally, the 
Italian Peace Treaty provided that, if agreement could not be reached 
within a year, the problem should be submitted to the Assembly. This was 
done in the spring of 1949, and, by fall, it was decided that Libya should 
be administered by a UN Commissioner until January 1952 at which time 
if was to become an independent state. Former Assistant Secretary-Gen¬ 
eral Adrian Pelt was named Commissioner. A ten-year trusteeship was also 
provided for Somaliland, discussed above. Final action on Eritrea was post¬ 
poned pending further study by an Eritn'an (Commission to weigh the rival 
claims of Ethiopia and Italy and to sound out the wishes of the inhabitants. 
Following the Commission’s report in November 1950, the Assembly de¬ 
cided that Eritrea should be includc'd in a federation with Ethiopia under 
the latter’s crown, tht* transitional arrangements to be supervised by another 
UN Commis-sioner (Eduardo Matien/o of Bolivia). 

As the General Assembly had dccith'd, Libya became an independent 
nation, at least in name, by the end of 1951, with the promulgation of a 
constitutional monarchy under King Idris I. Among the new nation’s first 
acts was the signing of an agreement with the United States giving that 
country the right to construct air ba'^es in the Libyan dissert. On February 
1, 1952, a final report on labya was iirescnted to the General Assembly. A 
Soviet resolution calling for the removal of all foreign troops and the 
liquidation of all foreign military establishments in Libya was rejected as 
being incompatible with Libyan sovereignty. But the Assembly did adopt 
resolutions advocating financial and technical assistance for the new coun¬ 
try, though no significant funds were provided, and calling for Libya’s ad¬ 
mission to the UN. Substantial financial and other aid was furnished out¬ 
side the UN by the United States and United Kingdom. Then, in Septem¬ 
ber 1952, the Ethiopian-Eritrean federation was established, Ethiopia was 
given control over Eritrea’s foreign affairs, currency and trade; all other 
powers remained with Eritrea. 

The UN’s chief contributions in these two instances were to devise a 
definite and workable solution where the great powers had failed, to con¬ 
tribute a substantial amount of technical assistance, to prepare these areas 
for self-government, and to do all this without giving rise to open conflict. 
On the other hand, to think that Libya was prepared to stand alone as an 
independent state after ordy two years of hasty UN tutelage was manifestly 
unrealistic. But it is doubtful whether it would have been healthy to leave 
the territory indefinitely under the wing of one of the colonial powers, and 
the anti-colonial forces were firmly opposed to such a possibility. What 
might have been more desirable was a longer period of UN-supervised in¬ 
cubation, but the anti-colonial states also fought that. One must also rec¬ 
ognize that Libya is no less prepared for ind(']iendence than ciTtain other 
underdeveloped, though “sovereign,” stat<;.s. Furthermore, the UN is capable 
of aiding Libya as much as if the territory v.'erc still advised by a UN Com¬ 
missioner. The settlement of the Eritrean question seems more reasonable 
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in that it creates a larger and hence more viable community. But it also 
antagonizes certain inteic'sts in liiritrta tiiid may lead to lurther conflict 
between the two populations. 

1 he fourth and last special area which the; UN has thus lar attempted to 
administer dirixtly is Jerusalem. When the Assembly adopted the Palestine 
partition plan in November 1947, it also calked upon the Trusteeship Coun¬ 
cil to draft a statute for an international regime for Jerusalem. In April 
1948 the Assembly approved the (knincirs rt'coinmendations calling for a 
neutral Municipal Commissioner. Owing to the* breakdown in truce nego¬ 
tiations and the unwillingness of the Arabs to cooperate, however, the Com¬ 
missioner was never installed. The newly appointed Mediator, Count Folke 
Bernadotte, was then charged with the task of protecting Jerusalem and 
the Holy Places. 

The City became a center of fighting during the Arab-Israeli War, with 
the Old City occupied by Jordanian forces and the New City under Israeli 
control. At the end of 1948 Acting Mediator Rali)h Bunche recommended 
that Jtausak'm be accorded special treatment in any settlement. The As¬ 
sembly accordingly resolved that the City be i)laced under UN control 
guaranteeing access to the Holy Places, It requested that the Security 
Council take steps to insure demilitarization and that the Mediator present 
proposals for tlie establishment of an international regime. In the armistice 
agreements concluded during the spring of 1949, both sides agreed to safe¬ 
guard the Holy City. In DecenilK‘r 1949 the Assembly adopted a resolu¬ 
tion restating its intention that the Jerusalem area should be established as 
an international entity and designating the Trusteeship Council as the Ad¬ 
ministering Authority. Israel and Jordan reaffirmed their guarantees to 
safeguard the Holy Places, but opposed internationalization. 

The refusal of the two occupying statevs to cooperate in implementing 
the UN plan caused the project to wither on the vine. Not wishing to dis¬ 
turb the uneasy peace, the Assembly resolved in January 1952 only to con¬ 
tinue the Palestine Commission with headejuarters in Jerusalem. The As¬ 
sembly did, however, request Israel to abandon her plan to move the gov¬ 
ernmental seat from Tel-Aviv to Jerusalem. Israel replied that the New 
City was part of its sovereign territory and proceeded to transfer several 
governmental offices there. Free access to the Holy Places has been al¬ 
lowed, nonetheless, and Israeli trooi)s have protected pilgrims coming to 
the Christian shrines from the west. The divided city, however, remains a 
source of tension, a problem which the UN has thus far failed to solve. 
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Regional and Other Systems 
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Atlantic Community — Security 


“The twelve nations that compose the North Atlantic Community 
include some three hundred and thirty-seven million people, about 
one-sixth of the earths population. Within this area is the worlds 
greatest concentration of industrial and technical skills. This com¬ 
munity of nations is also brought together by a common political ex¬ 
perience, the growth of the idea of freedom and the rights of man. 

“So geography, political experience, and industrial capacity join 
to make the North Atlantic Community a natural and a critically 
important grouping of states. By common action on their mutual 
problems of defense, economic development, and political coopera¬ 
tion, the North Atlantic states can achieve a substantial increase of 
their combined strength. In so doing, they increase the strength of 
the entire free world.” — Dean Acheson ^ 

1 Address of the Secretary of State before the Civic Federation of Dallas and the 
Community Course of Southern Methodist University, Dallas, Texas, June 13, 1950. 
Department of State Bulletin, Vol. 22, No. 573 (June 26, 1950), p. 1039. 
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Background 

International organization has reached its highest pitch in the North At 
lantic Community. Here, in the years since World War II, states have 
coordinated their political, economic and military activities to an unprece¬ 
dented degree. Fourteen nations have pooled a large part of their military 
strength and adopted a common defense strategy in the North Atlantic 
Treaty Organization (NATO). By 1954, moreover, there was a ijossibility 
that an important element of NATO would be the European Defense Com¬ 
munity (EDC) in which .six continental nations were seeking to form a 
regional structure of defense including a European Army with a common 
budget, procurement program, uniforms and training. 

Here also eighteen nations banded together in the Organization for Euro¬ 
pean Economic Cooperation (OEEC) in order to implement the European 
Recovery Program (ERP) or Marshall Plan, as it was often called in honor 
of the American Secretary of State who, in 1947, started the ball rolling. 
Under this arrangement, the European nations were enabled to improve* 
their economic plight by joint planning and mutually agreed import and 
export programs. 

An even more radical development was the effort on the part of six West¬ 
ern European nations to cstabli.sh under the Schurnan Plan a European 
Coal and Steel Community (ECSC) which would pool the coal-steel re¬ 
sources of France, Western Germany, Belgium, Italy, Luxembourg and the 
Netherlands. This proposal was intended to provide a single market in coal 
and steel for the more than 160 million people of these countries. The “polit¬ 
ical” overtones of this “economic” proposal were obvious since an impor¬ 
tant sector of European economic life would be operated under the direc¬ 
tion of a High Authority with supranational powers. 

Finally, the Council of Europe, the most recent of a number of develop¬ 
ments for European political integration, was established in 1949. While it 
remains without direct compulsory authority, its influence is by no means 
negligible. Indeed the Council’s Consultative Assembly has increasingly 
acted in the spirit of a “Parliament of Europe” and has been the focus of 
much popular sentiment for closer political integration of Western Con¬ 
tinental Europe. 

All these developments spawned within a surprisingly short time after 
the close of the most calamitous war of modern times. The structure of the 
Atlantic Community was erected bit by bit from the ground up, along 
"functional” lines rather than created as one integrated whole by a sudden 
stroke of a political wand. 

Although Europe’s regional institutions influenced one another and 
stemmed from a single cause, the inability of the separate European nation¬ 
states to meet the needs of their citizens, they originated separately and, 
for a time, they operated separately. By 1953, however, the different ele¬ 
ments were being fused together. Why were these developments moving 
forward so rapidly? 




The New York Times, January 6, 1953 
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Short-run Factors 

One of the most obvious reasons was the vast destruction wrought in 
Europe by World War II. Britain was severely weakened and the conti¬ 
nental countries were economically prostrate. The very magnitude of the 
devastation provided both the opportunity and the need for economic 
integration, 

A second factor was the fear of aggression. First it was the fear of re¬ 
newed German aggression, but later this was replaced by fear of Soviet 
attack. 

A third factor has been the prodding of the United States. Agreement 
among the Western European nations to coordinate their economic and 
defense eflForts has been the condition of American economic and military 
assistance programs. In 1949, for example, Mr. Paul Hoffman, the Director 
of the United States Economic Cooperation Administration (EGA), an¬ 
nounced that economic recovery was dependent upon the “integration” of 
the European economies. 

These were the immediate factors leading to the growtli of regional asso¬ 
ciations in the Atlantic Community. Events in Europe following World 
War II demonstrated the political truism that external danger is the sharp¬ 
est goad for political integration. But long-range factors also played their 
part in the growth of European regional organisation. 

Long-range Factors 

First to be considered is the declining economic power of the Western 
European countries and the British Empire. This had been a slow process 
and was only gradually recognized. Brooks Adams in his volume, Amer¬ 
icas Economic Supremacy, published over half a century ago, was one of 
the earliest to put his finger on it. The industrial revolution had come first 
to the nations of Western Europe, bringing with it a startling and sudden 
increase in economic productivity and population growth. As a result the 
political influence of the Western European nations increased enormously. 
Until late in the nineteenth century they alone had the ability to develop 
the sinews for modem .war. Their merchants and warriors roamed the 
world in search of raw materials and markets. Colonies, protectorates and 
spheres of influence in Asia and Africa lined imperial pockets and were a 
mark of Europe’s prestige. 

In this development Britain led the way. The pound sterling was the 
strongest currency in world trade and London became the world’s banker. 
The British Navy stood as the guardian of unobstructed trade among na¬ 
tions and the champion of “Western” concepts of international law and 
order. 

The balance of economic and political strength, however, was shifting to 
two land-secure powers, the United States of America and Czarist Russia. 
As the frontier was pushed back on the North American continent under 
the banner of “manifest destiny,” a new nation aro.se includi)ig within its 
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frontiers most of the resources^ population und markets that are reejuisite 
for the economic and political viability of a modern industrial state. By 
1900 the United States was indisputably a great power. By 1950 it was a 

“super-power.” 

A similar development took place in Russia as vast areas on the Eurasian 
continent were explored and developed under the Czarist regime. Not 
until the Bolshevik revolution of 1917, however, did the industrial revolu¬ 
tion begin to achieve the rapid development that had occurred earlier in 
Western Europe and the United States. Within an astonishingly short time 
the Bolshevik masters, employing the power of the state in ruthless fashion, 
had done much to overcome the industrial backwardness of the Soviet 
Union. By 1950 the U.S.S.R. was also a .super-power. In comparison, the 
Western European countries lay weak and ripe for the taking. 

Yet only a few years before these nations had maintained large armies. 
Within a few years after the war, moreover, Western Europe had an an¬ 
nual economic output aproximately twice that of the Soviet Union and a 
population nearly one-third greater. Why did these nations seem to lie 
prostrate and mesmerized before the Russian bear? Why did some ob¬ 
servers, including ex-President Hoover, feel that the Europeans were not 
doing all they should to defend themselves? 

The answer is due, in large part, to the second long-term factor promot¬ 
ing European integration, the “political collapse of Europe” which has been 
described by Professor Hajo Holborn and others.® 

As has already been noted, European diplomatic procedures and institu¬ 
tions such as the policy of the balance of power and the Concert of Europe 
regularized the relations of the European states after the Napoleonie Wars 
in the nineteenth century. For nearly a hundred years, in contrast to the 
eighteenth century, however sharp and frightful European conflicts such 
as the Franco-Prussian War of 1871 may have been, there were no wars of 
world-wide scope. Under the double impact of the industrial revolution 
and the rise of nationalism, however, this regulating mechanism broke 
down. Two world wars of unprecedented magnitude and the great depres¬ 
sion of the 1930’s bore witness to the fact that the European state system 
was utterly inadequate to cope with the political, economic and social 
problems of the twentieth century. This meant that questions that once 
could be largely handled as “domestic issues” now assumed global pro¬ 
portions. These difficulties were heightened by political revolutions in 
Asia and Africa that engulfed many colonial empires in a wave of nation¬ 
alism. 

Another long-term factor underlying the changing structure of Western 
Europe was the development of a new ethic. Gradually the laissez faire 
notion of justice was displaced by the idea that the state is a fit instrument 
to ameliorate the lot of the underprivileged. Of course this development is 
by no means confined to Europe. There is a world-wide “revolution in 


2 Hajo Holbom, The Political Collapse of Europe (New York: Knopf, 1951). 
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expectations,” and new institutions are being contrived everywhere to ful¬ 
fill present-day concepts of social and economic justice. 

Governments, we have already noted, have increasingly sought interna¬ 
tional collaboration in order to meet the demands of this social revolution. 
Hence there arose the League, the United Nations and a host of special¬ 
ized agencies to regularize world economic and social problems as well as 
to promote political stability. Only a few, notably the United States and 
the U.S.S.R., have any prospect whatsoever of solving the problems of 
political, economic and social stabilitv’ largely by their own efforts, and even 
for the United States this luxury is diminishing. 

The goals of self-defense, social justice and economic growth arc beyond 
the grasp of the individual Western Eurojjean states. A national solution 
of these problems is simply no longer possible for most of them. Nor are 
these goals being achieved primarily by universal international cooperation 
through an organization such as the. United Nations. In Europe many 
leaders have come to feel that regional consolidation, a step midway be¬ 
tween the national and universal levels, is the most effective channel for 
self-defense, social justice and economic stability. In this view, as we shall 
see, the United States has heartily concurred. More intense cooperation on 
a regional basis, it is thought, may solve the contradiction between the in¬ 
adequate size and resources of many states and the requirements for 
economic, political and military strength. 

To sum up, long-range factors have led to a situation in which world 
politics are dominated very largely by a rivalry between the United States 
and the Soviet Union. World War II, which crippled Germany and Japan 
and weakened the powers of Western Europe, simply accentuated a long- 
range trend. In this rivalry the fate of Europe itself has been at stake. 
With a potential of human and material resources that might tip the bal¬ 
ance irretrievably cither way, Europe has inevitably been a prize in the 
“cold war” and seemed destined to be the battleground of any future “hot 
war.” 


Security Arrangements — NATO 

The threat of a Communist-dominated Europe provided the incentive 
for the establishment of the North Atlantic Treaty Organization. It is a 
regional organization based on the principle of collective self-defense. Its 
members, in effect, declare themselves one for all and all for one. This prin¬ 
ciple is stated in Article 5 of the North Atlantic Treaty whereby the ‘Tar- 
ties agree that an armed attack against one or more of them in Europe or 
North America shall be considered an attack against them all. . . .” While 
the organization is primarily military in character, the partners, under the 
terms of Article 2, also undertake to strengthen “their free institutions, by 
bringing about a better understanding of the principles upon which these 
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institutions are founded . . . [and to] encourage economic collaboration be¬ 
tween any or all of them. In practice military arrangements have increas¬ 
ingly required buttressing by political and economic arrangements. 

NATO is quite different in character from either the League or the 
United Nations. It is selective (regional) in membership; it is relatively 
limited in purpose (primarily defense against aggression); it is intensive 
in the field of military cooperation (its international command headquar¬ 
ters has important delegated powers). The ratification of the Treaty by the 
United States, together with the military assistance program that fol¬ 
lowed, marked a revolution in United States foreign policy. No longer was 
national security sought in the avoidance of “entangling alliances.” For 
the first time the United States undertook a peace-time military alliance 
with European powers. The New World had truly been called in “to 
redress the balance of the Old.” 

How It Came About 

It was soon evident that the establishment of the United Nations could 
not make up for the military weakness of Western Europe. At the end of 
the war the balance of military power in Europe depended for what 
stability it had upon non-European forces, British and American. These 
were rapidly withdrawn, however, with the exception of a few divisions 
of occupation troops in Germany, then prostrate and disarmed. No forces 
remained in Western Europe to balance the Soviet armies stationed a bare 
five hundred miles from Paris. Precipitous allied demobilization in contrast 
to partial Soviet demobilization and the inability of Western Europe to 
spare sufficient resources to equip modern armies contributed to the dis¬ 
equilibrium. Since the war, moreover, the flower of the French officer corps 
has been caught up in the Indo-China imbroglio. In these dark days many 
agreed with Winston Churchill that United States possession of atomic 
weapons was a principal factor in maintaining some sort of military bal¬ 
ance between the Communist and non-Communist worlds. 

What were the Europeans doing in this period? Their principal concern 
was their threadbare economy. Factories, farms and transportation systems 
lay in ruins. Soviet power and intentions, by and large, took second place 
in their thinking. The task of rehabilitation seemed beyond their powers. 
In France existentialism, a philosophy born of despair, held many intellec¬ 
tuals in its grip. Even during 1946, when the wartime unity of the allies 
gave way to “cold war,” not even Britain and France had a treaty of alliance. 
The United Nations Charter had seemed a sufficient security bulwark. Yet 
Europe stood in danger of piecemeal subjection by Communist Russia’s 
nibbling. 

The Treaty of Dunkirk 

The first step toward regional collective security was the fifty-year Dun¬ 
kirk Treaty of Alliance and Mutual Assistance signed by Britain and France 
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on March 4, 1947.® From the start this venture had an air of unreality, for 
it was directed against “any renewal of German aggression”—scarcely the 
principal European worry at the moment. Moreover, it provided no per¬ 
manent organization for nn’litary j^laiming or the integration of separate 
defense efforts. It was the brain-child very largely of French foreign policy 
which sought in.surance against rc'iieu’ed German aggression. UndcT De 
Gaulle’s leadership in 1944 the French Government had hoped to obtain 
Soviet diplomatic support for these objectives. This was the purpose be¬ 
hind the Franco-Soviet Pact of that year. But these hopes were dashed. 
France was invited to neither Yalta nor Potsdam. Yet many Frcaichmen in 
1946 still cherished hopes of leading a “Third Force” and of remaining 
neutral in the developing struggle between the Western powers and the 
U.S.S.R. 

Western Union 

Hopes for a stable Europe soon wilted under the glare of increasing 
Soviet hostility. When negotiation in the Council of Foreign Ministers col¬ 
lapsed in 1947 on the German peace treaty question, both Secretary of 
State Marshall and Foreign Minister Bevin feared the loss of Western 
Europe to Communist control. Evidently the Soviet Union was .stalling for 
time in the Council meetings w'hile drought, winter cold and economic 
chaos did their work. Military weakness was an additional factor that 
seemed to invite Soviet intransigence. A dramatic step was necessary to 
fire European confidence until the Marshall Plan took effect. But any mil¬ 
itary assistance program might seem too heavy a dose for the American 
voter, already faced with the cost of the Marshall Plan. Military arrange¬ 
ments would first have to be made by the Europeans themselves. Would 
they undertake the comprehensive political, economic and military cooper¬ 
ation that both Bevin and Marshall thought essential? 

Mr. Bevin took the first step. Bc'fore Parliament on January 22, 1948, he 
declared that the time was “ripe for the consolidation of Western Europe,” 
and he proposed extending the Dunkirk Treaty to include Britain, France 
and the Benelux countries in a “Western Union.” Mr. Bevin referred 
directly to Soviet expansion, the riitliless communization of Eastern Europe, 
the development of the “police state” and Soviet hostility to the Marshall 
Plan. A month later dramatic weight was added to his words when Czecho¬ 
slovakia fell before a Communist coup. Many agreed with him that the 
time had come to “organize the kindred souls of the West, just as they 
[the Communists] have organized kindred souls in the East.” ^ 

France, smarting under a Soviet rebuff of a proposal for the economic 
attachment of the Saar to France, approved the notion of Western Union 
with alacrity. The Benelux Countries (Belgium, the Netherlands and Lux- 

3 For the text see Documents on European Recovery and Defense (London: Royal 
Institute of International Affairs, 1949). 

■* The text was printed in The New York Times, January 23, 1948. 
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c'mboiirg — first so named in connection with a tripartite customs conven¬ 
tion of 1944) also approved. They had long favored a general and wider 
defense arrangement in place of the Dunkirk Treaty. Accordingly a new 
treaty was signed at Brussels on March 17, 1948.-’^ On the same day Presi¬ 
dent Truman announced to Congress: 

This dcv(‘lopment deserves our full support. I am confident that the 
United States will, by appropriate means, extend to the free nations the sup¬ 
port which the situation requires. I am sure that the determination of the 
free countries of Europe to protect themselves will be matched by an eq\i'dl 
determination on our part to help them to do so.*'* 

This was a harbinger of further developments in the North Atlantic area. 
Meanwhile, the Marshall Plan was approved by Congress that April. 


Scope, Slniclure and Obligalions oj Western Union 

Although its first three articles dealt with economic, social and cultural 
collaboration, the Brussels Treaty was intended primarily as a military 
alliance. It established a Union including Britain, France and the Bene¬ 
lux Countries. Mr. Bevin, however, had referred in January to the neces¬ 
sity of eventually includ'ng Italy in his scheme of things. Under Article 
IV the five Powers undertook to support one another “with all the military 
and other aid and assistance in their jiower” in case of aggression against 
any one of them in Europe no matter what the source of the aggression 
might be. The obligation was stated to be in accordance with Article 51 
of the United Nations Charter. Only German aggression was specifically 
mentioned. It was to be a matter of consultation under Article VII. Yet the 
treaty’s primary target was known to lie elsewhere. 

The most significant difference between the Dunkirk and Brussels 
Treaties was the establishment of a permanent, continuously operative 
defense organization including a Consultative Council of Foreign Ministers, 
a Defense Committee of Defense Ministers, a Chiefs-of-Staff Committee 
and a Commanders-in-Chief Committee to head “Uniforce,” the regional 
command organization, with Field Marshal Montgomery as Permanent 
Military Chairman.’’' 

This structure was significant for European regional cooperation for sev¬ 
eral reasons. First, the organization, cumbersome though it was, provided 
in large part the model for NATO. Indeed, the military organizations, but 


The Brussels Treaty of Economic, Social and Cultural Collaboration and Collective 
Selt-Dclense. For the text, see Documents on European Recovery and Defense. 

^Building the Peace, Foreign Affairs Outline No. 19, Department of State (1949), 
p. 4. 

For details see Collective Defense under the Brussels and North Atlantic Treaties, 
Cmd. 7883 (London; llis Majesty's Stationery Office) and Western Co-operation for 
Defense (New York: British Information Service, 1950). 
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not the political and economic bodies, were soon to be merged into those 
of NATO. This step was made easier by the assignment in July 1948 of 
United States and Canadian observers to all committees save the Com- 
manders-in-Chief Committee. 

Second, the organization reflected a degree of military cooperation un¬ 
precedented among sovereign states in j’t'acetime. The concept of joint 
defense including the integration of planning, equipment, forces and train¬ 
ing, replaced the notion of national self-sufficiency in Western Europe. The 
concept was more important than the achievement, for the partners had 
only poverty to share and herculean defense tasks to plan. With the ex¬ 
ception of Britain they had only the equipment provided by the United 
States during the war. 

The Vandenberg Resolution 

Events abroad combined to stiffen the United States Government’s re¬ 
solve. The European Recovery Program was bitterly denounced by the 
rival Cominform organizatioit. The Berlin blockade, was soon added to the 
shock of Czechoslovakia’s fall. So obvious was the danger that bipartisan 
support in the United States developed not only for (he Marshall Plan, but 
also for a regional defense pact between the United States and European 
nations as a means to national security. The spearhead of this program 
was the Vandenberg Resolution (Senate Resolution 239) adopted on July 
n, 1948, by a Republican-controlled Senate with the hearty support of a 
Democratic President and his Secretary of State. For the first time in his¬ 
tory a peacetime alliance with nations ontside the Western Hemisphere 
was the principal objective of United States foreign policy. The Senate 
had advised the President to seek by constitutional process the progrcjssive 
development of “regional and other collective arrangements for individual 
and collective self-defense in accordance with” the Charter. Such arrange¬ 
ments were to be supported by “continuous and effective self-help and 
mutual aid” among like-minded nations. 

A dilemma now emerged. Should tlie United States first lend a helping 
hand with an arms-aid program or demonstrate its solidarity with the 
European states by joining them in a mutual defense organization? In the 
fall the decision was made, largely on the initiative of the United States 
and Canada, to establish first a regional security system including, in addi¬ 
tion to the Brussels powers, the United States, Canada, Iceland, Denmark. 
Norway, Portugal and Italy. Sweden preferred neutrality, and Spain, at 
that time, posed too many headaches for inclusion. 

NATO Treaty Signed 

Delicate negotiations weathered the American elections of 1948, and the 
President’s inaugural address of January 1949 included a pledge “to 
strengthen freedom-loving nations against the dangers of aggression.” On 
April 4, 1949, the North Atlantic Treaty was signed by the twelve powers 
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in Washington on the day following the State Department announcement 
that official requests for military assistance had been received from the 
treaty partners. Within a few months (July 21) the treaty was approved 
in the American Senate, 82 to 13, one of the largest votes on record, and 
Congress as a whole had enacted a Mutual Defense Assistanee Program 
to add flesh and blood to the bare bones of the treaty structure. United 
States insistence on closer military cooperation among the countries of 
Western Europe had been heeded, and active American participation in 
the joint effort was now forthcoming. During 1950 the United States con¬ 
cluded bilateral agreements with the other NATO members to provide mil¬ 
itary assistance of more than one billion dollars. Later, military and eco¬ 
nomic assistance programs were combined into a single package. Thus the 
“Mutual Security Program” for the fiscal year ending June 30, 1952, called 
for $5,240,000,000 in military assistance to “the free countries of Europe,” 
and another $1,650,000,000 in economic aid, primarily to support their 
expanded defense effort.** 

Tlicse steps, however, were not taken without argument and misgivings 
in the United States. They provoked the Great Debate of 1950-51 on Amer¬ 
ican foreign policy which was initiated by Republican leaders. Was the 
United States overextended, as former President Hoover insisted? Should 
it concentrate its resources on the Western Hemisphere and such strategic 
outposts as Japan and the British Isles? Or should the United States in¬ 
crease its commitments and mobilize the entire non-Communist world in a 
wider security system as Governor Dewey seemed to imply? 

The main lines of foreign policy, however, held firm during the debate. 
Indeed they may have b(;en strengthened by it since unusually wide public 
scrutiny was produced. NATO continued to develop. Four additional divi¬ 
sions were dispatched to Europe in 1951 as earnest of American conviction 
that Europe could and w’ould be defended. 

Similar debates took place in the legislative bodies of other countries. The 
Communists could be counted on to follow Moscow’s lead in condemning 
the NATO developments as “warmongering.” More serious was the cry of 
Aneurin Bevan’s followers in England that rearmament sapped Europe’s 
economic stability and was the wrong weapon to use in the ffist place. Also 
serious was the cry of “neutralists” in France and Germany that NATO 
arrangements unnecessarily provoked the Soviet Union without providing 
sufficient compensation in military strength.® Yet NATO continued to win 
the support of governments in power. Never could it be forgotten, how¬ 
ever, that international organizations depended on the foreign and domestic 
policies of the participants. And ever-present was the problem noted by an 
English observer that the need to maintain armaments in peacetime was a 

® The Mutual Security Program, Department of State Publication 4236, General 
Foreign Policy Series 52 (Washington; Government Printing Office, 1951). 

® For a discussion of the arguments and exponents of neutralism, see Marina Salvin, 
“Neutralism in France and Germany,” International Conciliation, No.,472 (June 1951). 
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“permanent Achilles heel of a democracy in that there are no votes in a 
forward defense programme.” 

The Scope of NATO 

Originally the North Atlantic Treaty Organization included twelve part¬ 
ners: the United States, Canada, the United Kingdom, Dcjmiark, Iceland, 
Norway, France, Italy, Portugal and the Benelux Countries. On February 
18, 1952, following the recommendation of the North Atlantic Council, 
Greece and Turkey became full members of the Alliance. Later the same 
year a momentous step was taken. A Protocol to the Treaty was drawn up 
providing membership for the German Federal Republic simultaneously 
with the establishment of the European Defense Community.” These ad¬ 
ditions involved extensive diplomatic negotiations since the unanimous 
consent of the original partners was required under Article 10 of the 
Treaty, Again the United States Senate acted with alacrity and even 
enthusiasm.^” There was hope that the new Germany would take its place 
in the organization in the near future. 

The principal criterion for membership was a contribution to the “con¬ 
tainment” of the Soviet Union. Portugal and Iceland, for example, pros ided 
important bases in the Atlantic and elsewhere. The same arguments ap¬ 
plied to Eire, but the Dublin government refused to join any arrangement 
with Britain as long as the partition of the Emerald Isle continued. 

Norway and Denmark joined because alone they were defenseless and 
because membership was the price of United States arms aid. Failing to 
organize a separate Scandinavian alliance, Sweden chose neutrality. To 
exclude Italy would have been to risk a Communist victory there. Greece 
and Turkey were scarcely elements of the Atlantic Community by anyone’s 
definition, but they too were under Soviet pressure and were anxious to 
join in mutual defense arrangements. To many, particularly the United 
States, European regional arrangements made little sense without Germany. 
Western Union, in short, had had a considerable metamorphosis. 

But the very scope of the alliance created problems. For a time the 
United States would be the principal supplier of the necessary military 
equipment. Would this not be diffused too widely at the same time that 
commitments under the pact were being expanded? The Brussels countries 
were reported to feel that this was the case. The United States was, how¬ 
ever, very anxious to extend guarantees to other powers that had tempted 
the Soviet appetite. Had not Greece been saved by a show of firmness in 

u>A. H. Head, “European Defense,” International Affairs, Vol. 27, No. 1 (January 

1951) . 

See pp. 739-744; and Department of State Bulletin, Vol. 27, No. 676 (June 9, 

1952) . 

The United States considers that the accession of new members to the Treaty 
creates, in effect, a new treaty between that member and the United States, The “advice 
and consent” of the Senate is therefore stniglrt in regard to each new member. See the 
authoritative account by R. H. Heindel, T. V. Kalijarvi and F. O. Wilcox, “The North 
Atlantic Treaty in the U.S. Senate,” The American Jourtuil of International Law, Vol. 43 
(October 1949), pp. 633-665. 
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THE SET-UP OF THE NORTH ATLANTIC TREATY ORGANIZATION 


the United Nations? Had not the Turks firmly opposed Soviet pressure at 
the Dardanelles as well as in Korea? These factors weighed heavily with 
American military leaders and Senators. 

The decision to join NATO was not an easy one for any of the parties. 
While all joined in the face of vigorous Soviet protest, Norway was sub¬ 
jected to special pressure and invited to join the Soviet Union in a two- 
power nonaggression pact. To Oslo this seemed like the kiss of death and 
the offer was politely but firmly declined. The Soviet Union also protested 
the inclusion of Italy and Portugal, non-members of the United Nations, as 
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a violation of the provision for “regional arrangements” in Article 52 of the 
Charter. In answer, it was pointed out that the Charter obligations for the 
maintenance of peace and security included the responsibility to check ag¬ 
gression against any state whether a Member or a non-member. Self- 
defense against armed attack, in addition, was an inalienable right of all 
states and had been incorporated in Article 51 of the Charter. It was even 
asserted by the United States that regional pacts, so long as they were con¬ 
sistent with the obligation undertaken under the Charter, could strengthen 
the United Nations itself by deterring aggression. In obstructing the effec¬ 
tive functioning of the larger organization, Soviet abuse of the veto, it was 
argued, necessitated the creation of regional organizations.'-^ 

Unoflicial voices, however, insisted that the Atlantic Treaty would dimin¬ 
ish the influence of the United Nations and would focus world attention on 
rival blocs.^"* Whatever one’s views, it was clear to all that the United 
Nations had not been able in three years to do all that had been hoped and 
that nations instinctively sought additional means of self-protection. The 
Atlantic Pact was the result, not the cause, of international tensions, which 
had already manifested themselves in blocs, vetoes and general acrimony 
in the United Nations. 

Obligations 

The North Atlantic Treaty is in intent a imrely defensive alliance despite 
Communist protestations to the contrary. It has been entered into as an ex¬ 
ercise of the “inherent right” of indi\'idual or collective self-defense. It is 
intended to square with the obligations incurred by the great majority of 
the signatories under the United Nations Charter. In fact, four of the 
fourteen articles and the preamble refer sj)ecifically to the Charter."’ Thus 
the signatories reaffirm their faith in the purposes and principles of the 
United Nations. They undertake to settle their disputes peacefully and 
to refrain “from the threat or use of force in any manner inconsistent with 
the United Nations.” (Article 1). In the event of armed attack against 
one or all, they agree to assist one another “in exercise of the right of indi¬ 
vidual or collective self-defense recognized by Article 51 of the Char¬ 
ter. ...” Any armed attack and the measures taken to meet it are to be 
reported immediately to the Security Council and are to be terminated if 
and when the latter restores the peace (Article 5). 

The Members are not required to report their defense plans to the Secu¬ 
rity Council. They must report only the measures taken in self-defense to 
repel an “armed attack.” NATO is not, therefore, a regional arrangement 
in the sense of Articles 52-54 of the Charter which entail “enforcement 
action” and other activities wider in scope than the “collective self-defense” 

The United States arguments on these points may be found in North Atlantic 
Treaty, Hearings Before the Senate Committee on Foreign Relations (Washington: 
1949), Part 1, p. 8tf. 

Professor Grayson Kirk expressed tliese thoughts in 1949. See “The Atlantic Pact 
and International Security," International Organization, Vol. 3, No. 2 (May 1949). 

See Appendix III. 
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specified in Article 51.^® In this respect NATO differs from the Organiza¬ 
tion of American States (OAS). 

The treaty is not to affect “in any way the rights and obligations under 
the Charter of the Parties which are members of the United Nations, or 
the primary responsibility of the Security Council for the maintenance of 
international peace and security.” (Article 7). The parties may, after ten 
years, review the Treaty in light of “universal as well as regional arrange¬ 
ments under the Charter. ...” (Article 12). 

Article 5 contains the luincipal operative provision of the Treaty and 
should be examined with care. The parties agree lo consider an attack on 
one or more of them as an attack against all. Each is obligated, in the 
words of the Senate Foreign Relations Committee Report, “to exercise its 
honest judgment in deciding upon the measures it will take to help restore 
and maintain the security of the North Atlantic Area.” The “measures” in 
Article 5 include “such action as [each] deems necessary, including the use 
of armed force.” Thus the military commitment is not as clear cut as that 
of the Brussels Treaty which required “all the military and other aid and 
assistance in their power.” In the North Atlantic Treaty there is no auto¬ 
matic obligation to take military measures in the event of aggression. This 
change was due largely to the influence of the American Senate. The Con¬ 
stitution of the United States was said to preclude the automatie military 
assistance clause of the Brussels Treaty. Despite constitutional niceties, 
however, events since 1949, including American influence in organizing 
NATO and the commitment of dollars and GI’s in Europe make it clear 
that any major attack in the Treaty area will find the United States a party 
to the conflict. 

These obligations apply only if an armed attack occurs in the carefully 
prescribed North Atlantic Area defined in Article 6. It includes the terri¬ 
tory of any of the parties in Europe or North America or the Algerian De¬ 
partments of France and the occupation forces of any Party in Europe. 
These provisions served to extend the treaty’s protection to the Western 
occupation zones of Austria and Germany and later the Federal Republic 
prior to its inclusion in NATO. The protocol specifying the inclusion of 
Greece and Turkey insures that the Mediterranean is included. It refers 
to “the forces, vessels or aircraft of any of the parties when in or over these 
territories or any other area in Europe in which occupation forces of any 
of the parties were stationed on the date when the Treaty entered into 
force, or the Mediterranean Sea or the Atlantic area. ...” 

Did these guarantees meet the needs of the times? Some commentators 
thought not. To call a spade a spade, Soviet expansion in Europe since the 
war did not take the form of an “armed attack.” The answer to the ques¬ 
tion requires a broad view of the situation. Fear and insecurity, stemming 
from military weakness, were enemies of the Marshall Plan, and the treaty 
provision promised to replace insecurity with confidence. The obligations 

Points made emphatically by Mssrs. Acheson and Bevin before their respective 
legislative bodies. 
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undertaken by the NATO countries did much to restore not only military 
preparedness but the political and economic health of Europe as well. 

Most important for the defense of Europe was the fact that the Parties, 
under Article 4, undertook to “consult together whenever, in the opinion 
of any of them, the territorial integrity, political independence or security 
of any of [them] is threatened.” In practice, this provision has meant that 
few aspects of European defense nwiiin outside NATOs purview. Clearly 
a Communist coup in any country, evc'ii if unaided physically from without, 
would be the subject of NATO consultation. Conceivably aid given to 
revolutions by outside'powers could be considered an “armed attack.” The 
treaty obligations, in short, make possible much of the day-to-day consulta¬ 
tion and joint undertakings that are required for Europe's defense. Perhaps 
the single most effective operative principle in the Treaty is the assurance 
that the United States linked Europe’s safety with its own. This conviction 
had been lacking between the wars. 

Clearly the obligations undertaken in Article 5 would be hollow in¬ 
deed unless the signatories were able to defend themselves. Their strength 
could be built up in two ways: first, b>' individual defense? programs and, 
secondly, by mutual assistance measures including the coordination both of 
defense plans and military production and the sharing of military supplies. 
Both means are provided for in Article 3 of the Treaty whereby the parties 
undertake “separately and jointly, by means of continuous and effective 
self-help and mutual aid [to] maintain and develop their individual and 
collective capacity to resist armed attack.” 

A tremendous enterprise has been authorizc'd by these few words. Under 
this article $6,()()(),000,00() worth of military eqiii£:)Tnent was shipped from 
the United States to Europe from 1919 to 1953. Similarly contracts amount¬ 
ing to $2,2()(),()0(),()00 were placed in Europe for “offshore purchases” by 
the United States during 1952-1953. Finally, a NATO command organiza¬ 
tion has been e.stablished with a Supreme Commander for the allied forces 
in Europe. Coordinated defense plans have been drawn up and joint 
maneuvers held. 

To effect the “mutual aid” provisions of the Treaty, the Mutual Defense 
Assistance Act of 1949 and the Mutual Security Act of 1951 were passed by 
the United States Congress. The latter legislation included both military 
aid and economic aid. The latter was described as a “defense support” pro¬ 
gram designed to provide a solid economic foundation for the military pro¬ 
gram. This legislation was an effort to strike a careful balance between 
military and economic aid. If rearmament upset Europe's recently revived 
economy, arms aid would go for naught. On the other hand, rearmament 
was thought essential to deter possible Soviet aggression through a restora¬ 
tion of some sort of military balance in Europe. 

To receive military assistance, the recipient was required to agree to 
certain stipulations, including “the development and maintenance of its 
own defensive strength and the defensive strength of the free world.” 

Mutual Security Act of 1952, Report of the Committee on Foreign Affairs on H. R. 
700 Amending the Mutual Security Act of 1951 (Washington: 1952), p. 70. 
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Recipients of economic aid, however, were simply required to promote 
“international understanding and good will/ In addition, military assist¬ 
ance was deiXMident upon aj)proval by the President of the United States 
of NATO recommendations for an “integrated delense' of the North At¬ 
lantic area. In this way American loreign policy sought both to increase 
the return on every dollar of foreign aid and at the same time to promote 
liuropean “intc^gralion."’ 

While of less immediate concern than Articles 3 and 5, Article 2 has long- 
run implications. Under it the Parties undertake 

the further development of peaceful and friendly international relations by 
strengtlicning their tree institutions, by bringing about a better understand¬ 
ing of the principles upon which these institutions arc founded, and by pro¬ 
moting conditions of stability and well-being. They will seek to eliminate 
coiilliet ill their international economic policies and will encourage economic 
collaboration between any or all of them. 

Precedent for these undertakings was contained in Articles 1-3 of the 
Brussels Treaty. Tliis general statement of intent might cov er many things 
— customs unions or other economic arrangements, cultural and social 
cooperation or political undertakings such as the closer coordination of the 
Parties’ foreign policies. At the Ottawa meeting of the North Atlantic 
Council in September 1951, a ministerial committee, composed of tlie repre¬ 
sentatives of Belgium, Canada, Italy, the Netherlands and Norway, was 
instituted to recommend w^ays of implementing this article. 

This committee became known as the Atlantie Community Committee. 
That its work was not given the highest priority may be divined by the 
fact that its membership is drawn from the middle and smaller powers of 
the Organization. It reported to later sessions of the Council on important 
matters, however, including the need for working out closer relations with 
the Organization for European Economic Cooperation and the need to 
improve tlie mobility of labor among the NATO countries in order to 
speed up defense production.^® 

Structure 

The principal organ in NATO is the Council of Foreign Ministers, mod¬ 
eled after the Consultative Council of the Brussels Treaty. Under Article 9 
the Council plans the implementation of the Treaty and may set up any 
necessary subsidiary bodies. In May 1950 the Council sought to strengthen 
its organization by appointing a continuously functioning Committee of 
Deputies with a full-time staff. In the remainder of the organization de¬ 
fense matters were placed under a Committee of Defense Ministers. There 
were, in addition, a Military Production and Supply Board and a Military 
Committee composed of the Chiefs-of-Staff of all the members. Both of 
these units reported to the Defense Committee. Militarily a twelve-power 
command organization was impossible, however, since it inevitably took on 
some of the characteristics of a debating society. Accordingly, the real 
Department of State Bulletin, Vol. 26, No. 663 (March 10, 1952), p. 368. 
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work of the Military Committee is performed by a continuously functioning 
Standing Group, representing the Chiefs-of-Stalf of the bigger powers, the 
United States, Britain and France. It was set up because of the need for 
an efficient military planning group of the Chiefs-of-Staff of those members 
which had the power to run the show. 

Sensible though this unit was, it Jed at once to the first of several prob¬ 
lems that plagued NATO — a measure of resentment on the part of the 
smaller powers against what seemed to be big-power domination. We have 
noted the same reaction in regard to the League and the United Nations 
Councils. The Defense Committee and the Military Committee on which 
they were represented were largely paper organizations and rarely met. 
Effective control inevitably remained with the Standing Group which 
guided the work of five regional planning groups for Northern Europe, 
Western Europe, Southern Europe and the Western Mediterranean, Canada 
and the United States, and the North Atlantic Ocean. 

A second problem was the need, deiiioustrated particularly after Korea, 
for a centralized political authority strong enough to issue and enforce the 
directives necessary to meet the agreed objectives of the Organization. 
How was a civilian authority to be set up that would be strong enough to 
formulate and carry out basic armament and supporting economic policies? 
How were separate budget estimates to be reviewed and effectively coor¬ 
dinated? There was, in short, no real executive or legislative authority, no 
party machinery, no Budget Bureau or Treasury as in a national govern¬ 
ment, to perform these necessary tasks. Nor was there any tradition of 
cabinet responsibility or legislative accountability to insure that policy 
decisions were made and carried out. There was, in short, insufficient po¬ 
litical authority to compel tlie efficient pooling of defense efforts deemed 
necessary by the twelve partners. 

Communist aggression in Korea was perhaps the most compelling factor 
pointing up the need for a simpler organization of fewer committees with 
clearer lines of authority and more full-time operating agencies. NATO, it 
now appeared, might be faced with overt military aggression sooner than 
expected. The Canadian Government proposed a reorganization in the fall 
of 1950. This was completed the following May and has remained intact 
in essential details since that time. The principal achievement has been 
to unify political direction of the alliance by eliminating the three sueees- 
sive layers of ministerial eommittees. The former separate Committees of 
Foreign Ministers, Defense Ministers and Finanee Ministers have been 
absorbed into the North Atlantic C^ouncil, now the sole ministerial body of 
the Organization. Member governments may send whichever ministers 
are most concerned with the problems being discussed. At the Council’s 
Seventh Session at Ottawa in September, 1951, for example, the agenda 
was so broad that the members were represented by their foreign, defense 
and finance ministers.^® 

To please the smaller powers a Military Representative Committee was 
Department of State BuUeHn, Vol. 24, No. 620 (May 21, 1951), p. 810. 
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established including representatives of tlie full membership. It was to be 
consulted and kejit informed by the big-power Standing Group when the 
Military Committee was not in session. Finally, the complicated civilian 
structure was replaced by three permanent civilian agencies: the Council 
Deputies, July 1950; the Defense Froductioii board, January 1951; and 
tlie Finance and Economic board. May 1951. Ail of these had separate 
international secretariats. 

but this civilian structure remained in place only a little over a year. 
Efficient planning and command required even greater centralization of 
autliority. 'I'o solve the pressing problem of meeting the costs of increased 
armaments and to draw up an Atlantic rearniainent balance sheet, an 
Executive Bureau was also establi-shed at the significant Ottawa meeting 
of the Couiicif in September 1951. The real work was turned over to a 
Temporary Council Committee composed of VV. Averell llarriman of the 
United States, Hugh Gaitskeil (later Sir Edwin Tlowden) of tlie United 
Kingdom, and Jean Monnet of France.-*’ 

Ihis group was quickly dubbed the “Three Wise Men.” Its task was to 
devise means of bridging the gap between military goals and economic 
resources. Tlie “Three Wise Men” were faced with grave tasks, bearma- 
ment in the United States and Europe, following Korea, had upset Europe’s 
economic balance so laboriously fostered by the Marshall Wan. Raw ma¬ 
terial prices soared, and Fmrope’s standard of living began to slip downward. 
Europe was plagued with an increased dollar shortage. Nonmilitary pro¬ 
duction had not prospered sufficiently so that exports were able to pay for 
imports. Part of the trouble was that Europe’s imports were dearer than 
her exports. This was particularly true after tlie United States rearmament 
program sent raw materials iirices skyrocketing. Tariff walls were an 
additional liability. Britain, recently on an even keel and free of Marshall 
Flan aid, was again heeled over by economic gales. There was danger that 
the haste of the United States to rearm might undo the good work accom¬ 
plished by the Marshall Plan. 

The Temporary Council Committee grappled with these issues. It esti¬ 
mated and screened the defense needs and capabilities of the Atlantic 
Allies. In reporting to the Executive Bureau, it kept all partners, large and 
small, informed of its deliberations. Its recommendations served as the 
basis for the Councirs decisions at its important eighth and ninth meetings 
in Rome and Lisbon in November 1951 and F'’ebruary 1952, respectively.^’ 
Here it was decided what forces should be made available to the military 
commands in 1952. More important, the Council decided how the cost of 
these forces should be shared by the member countries. A process was 
emerging, in short, whereby a civilian autliority was screening military 
needs and economic capabilities as the basis for policy recommendations 
of the most far-reaching sort. The destinies of fourteen nations were spliced 

^International Organization, Vol. 5, No. 4 (November 1951), p. 815. 

See International Organization, Vol. 6, No. 1 (February 1952), and Vol. 6, No. 2 
(May 1952). 
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together in this process. Information on budgets and defense, usually 
closely guarded secrets of national governiiu'nts, now formed the basis of 
collective decisions in the interests of the NA7X) countries as a whole. 
After comiileting its work and establishing a milestone in advancing the 
conceiit of collective action, the Temporary Council Committee was termi¬ 
nated by the Councils decision at Lisbon in February 1952. Its work, 
however, is carried on by the newly established civilian struc ture of NATO. 

After the trail-blazing performance of the “Three Wise Men’" in coordi¬ 
nating NATOs military and economic potentialities, the Council readily 
accej)ted their recommendation that a Secretaj y-General be appointed to 
hell) prepare and to follow up the Councirs decisions. The Februciry 1952 
session decided upon a new permanent headquarters in Paris, near the 
proposed Defense Coinmuiiity and the Supreme Headquarters Allied 
Powers Europe (described below). This lieadciuarters consists of a Secre¬ 
tary-General and the North Atlantic Council in permanent session with 
permanent representative's. There are also periodic ministerial sessions of 
the Council here, to which the Secrt'lary-GencTal r(q)orts. As currently 
organized, the Council and its secretariat perform on a day-to-day basis the 
work previously done separately by the Council of Deputies, the Defense 
Production Board, and the P’inance and Economic Board. Thus all civilian 
agencies have been concentrated in a geographical area with other interna¬ 
tional agencies whose work is closely related to that of NATO and with 
which close administrative ties were essential for efficiency’s sake. The 
following charts compare NATO’s organization before and after the Lisbon 
meeting of the Council in February 1952. 

The NATO Secretary-General (and Vice-Chairman of the Council) ap¬ 
pointed at Lisbon was Lord Ismay, British soldier, cabinet Minister and 
former secretary of the Committee of Imperial Defense, who rates the re¬ 
spect of both military and civilians alike in his delicate international post. 
Having been empowered to order his own house, Isrnay set about cutting 
down and integrating the previously diversified Council staff. By Novem¬ 
ber 1952 the NATO secretariat was reported as numbering 434 persons, 
including clerical help. Three Assistant Secretaries-Ceneral were appointed 
to supervise the principal branches of work: Fenoatta, of Italy, for political 
affairs; R. Sargent, of France, for economic affairs; and D. L. Hopkins, of 
the United States for defense production. An American and a Dutchman 
were named as Deputy Secretaries-Gcneral. 

The functions set out for this j)erinanent international bureaucracy were 
ihreefold. First of all, an integrated economic program for NATO as a 
whole has to be hainiiK'red out for the periodic approval of the Council. 
The Secretariat, with the cooperation of the Permanent Council Represen¬ 
tatives, fuses the aggregate of national estimates of needs and capabilities 
into a common program. The military force and production targets to be 
set for each member nation have to be reconciled with its politico-economic 
capabilities, and these in turn must be reviewed periodically. The per¬ 
manent international staff also seeks out general economies for the Organi¬ 
zation through coordinated defense production among the members. 
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The second major concern of the Secretariat is to supervise the imple¬ 
mentation of programs and to prepare progress reports for the Council. 
The Secretary-G(;neral has ultilized his authority to appoint committees 
to deal with common problems such as civil defense coordination. 

Finally, the civilian staff has the function of solidifying NATO as a per¬ 
manent institution rather tliaii a mere periodic conference for military 
cooperation. Lord Ismay has shown a particular concern for promoting 
NATO public relations, and his staff has given thouglit to the long-range 
objectives of the Organization in trade, cultural and social matters beyond 
the immediate military situation. It remains to be seen how extensive will 
become the civilian authority' which has been developing in the office of 
the .Secretary-General. A continuation of the present evolution could con¬ 
ceivably place the Secretariat ahead of the military chiefs in steering NATO 
program planning and execution. In any event, tlie establishment of Per¬ 
manent Gouncil Representatives and a Secretary-General was a step to¬ 
ward insming that the pace of defense planning be set not by mihtary but 
by civilian authority. 
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Balanced Collective Forces and Military Commands 
Politically and militarily one of NATO's most significant developments 
has been the application of the priiitiple of “balanced collective forces in 
providing for the defense of the Atlantic Community. This fundamental 
achie\'ement was reached at the London meeting of the Council in May 
1950. The partners also agreed that an integrated defense jilan for the 
whole area was the best means of attaining maximum economy of effort 
and most efFecti\ t; use of the resonret's at their disposal. Tlicre would b(' 
common defense forces based on a di\ision of labor and military functions. 
It meant, in short, that the European members, at huist, realized that purely 
national defense efforts were utterK inadeejuate. When nations pool their 
resources in peacetime arrangements as a hedge against future contingency 
so that some provide ground troops and weapons, while others provide air 
cover, strategic bombing and sea power, national sovereignty is on the way 
to becoming a legal fiction. 

Under the Mutual Defense Assistance Act of 1949, pooling of military 
resources was the prineipal condition stipulated for the military assistance 
that the Europeans needed so badly. The NATO countries had to devise 
a “fundamental strategic concept . . . particularly in relation to the United 
States military defense assistance program, which is based on agrec'd collec¬ 
tive NATO plans rather than on unintegrated aid to individual nations.”®" 
Before aid could be extended, moreo\ er, the President of the United States 
had to approve plans for the inh'grated defense of the North Atlantic. 

The next st(!p seemed logical indeed. During meetings in the autumn of 
1950, the Council and the Defense Committee completed arrangements 
for an integrated Western European defense force under centralized com¬ 
mand. At its Brussels meeting on Ueceinber 19, 1950, the Council unani¬ 
mously requested the President of the United States to designate General 
of the Army Dwight D. Eisenhower for the position of Supreme Allied 
Commander, Europe (SACEUR). 

More than any other individual. General Eisenhower is responsible for 
NATO’s achievements and the revival of hope in Western Europe. This 
extraordinary man, who had led Allied Armies across the channel to crack 
the European fortress in World War II, had the confidence of the Euro¬ 
peans. Equally important, he emphasized on every side that he had confi¬ 
dence in them. The result was that they once more believed in themselves. 

Before settling down to weld an eifective, integrated fighting force, the 
General conducted a twenty-one day tour of the ten European NATO 
capitals. The purpose of his trip was to ascertain the resources the Euro¬ 
pean governments were prepared to contribute to the common defense 
against possible communist aggression. On his return he exuded confidence 
in Western Europe’s military potential which he deemed sufficient with an 
important proviso. There must be real determination to combine for mutual 
protection. To the United States Congress he reported in person that he 

23 Department of State Bulletin, Vol. 23, No. 58,5 (September 8, 1950), pp. 468-469. 
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hud found convincing evidence of a “rejuvenation, a growth of determina¬ 
tion, a spirit to resist ... to take the risk. This evidence of morale was 
to Eisenhower a decisive element in making resistance possible. From the 
European point of view, however, his visit meant that resistance would be 
worth while. He convinced Euroiie that tlu‘ United States believed its 
destiny was Europe s destiny. This sense of inutual confidence was driven 
home by the dispatch of four additional United States divisions in the 
summer of 1951 to bolster the occupation forces in Germany. 

But it was the personality of the Supreme Commander that provided the 
elixir to instill life in NATO.-* In Mr. Acheson’s words: 

There must be this one dynamic iiguro to give all of our allies the guid¬ 
ance, the direction, the inspiration which will lead to the translation of 
papers into people and things and organizcid people and organized things. 
General Eisenhower, more than any Ihiiig soldier, has got the capacity, the 
prestige, the imagination which can bring tliat about. His appointment is 
in itself a great act in Europe. . . . 

Fortunately, when Eisenhower laid aside his uniform to toss his hat into 
the political arena in May 1952, a worthy successor was appointed to fill 
his shoes. General Matthew Bidgway as United Nations Commander in 
Korea had also proved a competent leader of an allied coalition and it was 
important to lolace an American in charge. The selection of a Euroi)e&n 
might have raised a knotty prestige problem. The American Congress, 
moreover, had a friendly ear for its military leaders that was often denied 
its diplomatists. In the spring of 1953, General Alfred Gruenther, who had 
distinguished himself as Chief-of-Stafl to the previous SuiDreme Command¬ 
ers, succeeded to that post himself. 

SHAPE 

After his morale-building tour General Eisenhower set about to mold an 
effective fighting force from the national units assigned to NATO and to 
organize an efficient Supreme Headquarters Allied Powers Europe.-"’ Un¬ 
like his task in World War II as Commander of the Allied Expeditionary 
Forces, when virtually only two countries needed to be consulted, General 
Eisenhower had the feelings of twelve and later fourteen nations to con¬ 
sider. For this reason he once declared he was only “one-t\velfth” American 
with eleven-twelfths dedicated to the other nations of NATO. Indeed all 
staff officers at SujDreme Headquarters act in the name of the whole organi¬ 
zation, yet no conflict of loyalties has emerged. For American officers, the 
fact that the North Atlantic Treaty is, under the Constitution, part of the 

23 The New York Times, February 2, 1951. 

24 News Conference, December 27, 1950, Department of State Bulletin, Vol. 24, 
No. 600 (January 1, 1951), pp. 3-^. 

25 For an authoritative account, see Colonel Robert J. Wood, “The First Year of 
SHAPE,” in International Organization, Vol. 6, No. 2 (May 1952), p. 175. 
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“supreme law” of the land, assures tliat in serxing SHAPE they are serving 
their country.-® 

A second difference for Eisenhower was that, unlike the wartime situa¬ 
tion, the forces under SACEUR’s Oanmand are predominantly European. 
Six American divisions instead of sixty-onc ha\'e been assigned to Europe. 
Finally, the Supreme Commanders job now involves dealing with “sover¬ 
eign” nations. Highways, vehicles, parts and equipment may no longer be 
preempted as in wartime. Instead, tedious discussions take place between 
governments on the question of “infrastructure,” the French term applied 
by NATO to the airfields, port and communications facilities necessary for 
common use to back up military force. Now there is no occupying enemy 
whose presence assured unity of action. The situation has called for the 
qualities of a true “statesman-soldier.” 

In “peacetime” SACEUR’s assignment is to harness together the forces 
of the NATO nations into a team strong enough to deter any aggressor from 
risking all-out war. lu war his mission is to exercise the full powers of 
command over an area extending from the north tip of Norway across 
Europe and the Mediterranean to North Africa. 

As a consequence of a North Atlantic Council decision reached at 
Brussels in December 1950, the Western Union powers merged their de¬ 
fense organization at Fontainebleau with the twelve nations’ forces to be 
placed under Gcmeral Eisenhower’s command. The Brussels structure re¬ 
mains intact, howev(>r, so far as collaboration among the five signatories 
in political, social and cultural fields is concerned. 

Tlic Supreme Headquarters is established at Rocquencourt and Marly- 
le-Roi n(;ar Paris, now the nerve c(*iiter of Western Europe’s economic, 
military and political activities. It is truly revolutionary in character. The 
visitor at once notices the flags of the NATO nations. He may be chal¬ 
lenged by sentries of any of the Kiiropean powers. Officers in different 
national uniforms work and eat together. Here common strategic con¬ 
cepts are agreed upon and a joint allegiance is being created. Field Marshal 
Montgomery was appointed Deputy Supreme Commander with the job of 
“forging the weapon” or building up the necessary forces. An air deputy 
and a naval deputy were also appointed to advise the Supreme Commander. 
These deputies are served by the entire staff of SHAPE. 

An important function of this international military staff is to keep in 
touch with national military points of view. For this purpose liaison officers 
called National Military Representatives are located at SHAPE but are 
not part of the staff. 

Three command organizations ha\’e been set up under SHAPE to direct 
the defense of Western Europe, a central area, a northern area and a 
southern area. NATO’s command structure as a whole has caused political 
headaches. For example, the appointment of an American, Admiral Carney, 
as Commander-in-Chief of Allied Forces in Southern Europe under SHAPE 
was a stop-gap measure pending a compromise in Anglo-American rivalry 
Ibid., p. 178. 
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over command of the Mediterranean area as a whole.^" Another problem 
was whether there should be a separate Middle East Command including 
Greece, Turkey and the Arab states as the British preferred. With the inclu¬ 
sion of Greece and Turkey in NATO, the issue was resolved largely in favor 
of the United States’ point of view. In the summer of 1952 the creation of 
a Greek-Turkish army group headquarters, under SHAPE and under the 
command of an American officer, was agreed upon by the Council."® 

The inclusion of a Greek-Turkish Army Group under SHAPE eliminated 
an opportunity to place a British officer in charge of an important NATO 
command. A disconcerting problem of prestige arose because a United 
States officer had alriiady been appointed Supreme Allied Commander 
Atlantic in January, 1952, the marine counterpart of SHAPE. It meant that 
the top NATO commands to date had been awarded to the United States. 
To the British this situation seemed an unwarranted affront. It was bitterly 
decried both by the Churchill gox ernment and by tlie Labor Opposition. 

Other problems facing SHAPE have had less serious political implica¬ 
tions. Th(;y involved the establishment of an adequate communications 
system between the fourteen iiartners, the exchange of confidential informa¬ 
tion, the standardization of arms and the coordination of the supply efforts 
of the national forces. Particularly frustrating has been the problem of 
providing the “infrastructure” mentioned above because ticklish problems 
in international relations have been involved. French peasants have been 
denied sorely needed farm land allotted to NATO air forces. Complicated 
ritles have had to be negotiated between the “host” country and the “user” 
country regarding tlie responsibility for building runways, hangars, work¬ 
shops, barracks, mess halls and chapels. 

Yet in spite of many difficulties progress at SHAPE has been steady if 
slow. There was promise that by 1954 Western Europe would be too 
strong to tempt aggression. One problem remained, however, that dwarfed 
all the others and threatened NATO’s success: what was to be Germany’s 
relation to the growing Atlantic community? Should German military units 
be included in Europe’s defense? One answer to this explosive question 
was the European Defense Community. 


The European Defense Community 

The European Defense Community is a “supranational” specialized 
agency conceived after Communist aggression in Korea in 1950 had made 
the question of German rearmament the sharpest thorn in NATO’s side. 
It was the more painful because of the abrupt manner with which it was 
thrust forward by the United States."** The problem of Germany was that 

27 See statement by Lieut. Gen. A. M. Gruenther, SHAPE’S Chief-of-StafF, in The 
New York Times, June 19, 1951. 

2« The New York Times, July 16. 19.52. 

2# One journalist considered American haste a “blunder.” Drew Middleton, The De¬ 
fense of Western Europe (New York: Appleton-Gentiuy-Crofts, 1952), p. 91. 
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the Western European countries could neither get along with her nor 
without her. Yet there had been a growing realization on both sides of the 
Atlantic that a settlement with the Soviet Union of the German problem 
was as remote as ever. The wisest course, therefore, was to accept a divided 
Germany for the present and to welcome the West German Republic into 
the European family. 

From the United States point of view German rearmament was urgent 
for two reasons. The first was that Korea showed that Moscow was ready 
to turn the cold war into a hot one when the enemy’s weakness promised 
success.'*" The second was the increasing e\ idence of remilitarization in 
the Soviet occupation zone in Eastern Germany. Might not satellite troops 
be used in Europe as they had been in Korea'P An additional factor was the 
apparent conviction of many American leaders that Western Europe could 
not be defended without German troops and industry. The stage was set 
for a disagreement that threatened for a time to drive a wedge between the 
Europeans and the United States. 

The subject was broached abruptly in the sumnn^r of 1950 when the 
State Department informed the British and French Foreign Ministers that 
the United States wished to discuss the (|nestion of German rearmament 
at the September mc'cting of the Council of Foreign Ministers. On Sep¬ 
tember 5, tlu* United States High C-’ommissioner in Germany, Mr. McCloy, 
reiJorted that “in somt; maniKT the Germans should be enabled if they want 
to, to defend their own country.” 

At the Council meeting the United States sought the speedy organization 
of a limited number of German divisions, ten or twelve, to join the Atlantic 
deb'nse force. So long as the formation of a German general staff was pro¬ 
hibited, and German units were limited to division strength and placed 
under a central non-German command such as SHAPE, the United States 
felt it was safe to arm the former enemy. 

Reaction was sharp and sudden. The stiffest resistance was led by the 
French who were determined, in the words of Mr. Rene Pleven, the 
Premier, that there should be “no German divisions, no German general 
staff, no German minister of war.”From the German point of view these 
were the verv conditions of rearmament. 

Others also were hesitant to follow tlie United States for several reasons. 
Arming Germany miglit provoke the Soviet Union and intensify rather than 
reduce the danger of conflict. Gcrniany could be rearmed only at the 
expense of the Treaty partners who sliould have prior claim to United 
States military aid. And finally, many thought that the Federal Republic 
would not be strong enough to co])(* with nationalistic forces that would 
be encouraged by German rearmament. Pt*rhaps the most persuasive influ- 

The change in United Slates policy toward Germany may be traced in the words 
oF the Secretary of Stale in The Pattern nj Hcsponsihility, edited by McCeorge Bundy 
(Boston: Houghton MiiUiii, 1951), Chap. 5. 

The Netv York Times, Septciiihcr 0, UirjO. 

Spccc li to the National Assembly, OctolH*r 24, 1950. Reported in The New York 
Times^ October 25, 1950. 
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dices were the shadows of 1871, 1914 and 1940. It strained the credulity 
of many Frenchmen, Belgians and others to substitute the Soviet Union 
for Germany as enemy number one. 

Could the problem be solved by diluting German soldiers in a *‘Euro- 
pean Army?” American and British military leaders thought not, at first, 
but this was the essence of the compromise' advanced by Premier Pleven on 
October 24, 1950. His plan included the creation of a Kurojoean Army under 
a European Minister of Defense, who would be responsible to a European 
authority and who would carry out the directives of a Council of Ministers 
composed of reiircsentativcs of the jiarticiiDating countries. This army 
would b(' financed by a common budget and would be used to further the 
obligations of the North Atlantic Treaty. The projiosal bore marked resem¬ 
blance to a resolution submitted by Winston Churchill and passed by the 
Consultative Assembly of the Council of Eurox^e the x)receding August.*^'* 

The Pleven i^roj^osal, backed by the French National Assembly, was then 
laid before the North Atlantic Defense Committee mec^ting in Washington, 
and later before the Council Dej)uties and the Military Committee. These 
deliberations led to the announcement of a coini^romise at the Brussels meet¬ 
ing of the North Atlantic Council that followed the main outline of the 
French iDroi)osals for a Euroi)ean Army ratlier than adhering to the original 
British-Anierican i)reference for a sei)arate German army as a com]Donent 
of NATO.*^^ A determining factor at this time was the s\ii>i>ovt rapidly 
developed in both Fra ice and Germany for both the Pleven Plan and for 
th(^ Schiiinan Plan to pool FTench and German iron and coal industries, 
lliese two French plans were complementary means of ai>proaching the 
same goal, Franco-German amity. 

Accordingly a European Army Conference of France, Western Germany, 
Italy, Belgium and Luxembourg met in late 1951 to hammer out si)ecific 
I)roi)Osals to implement the Pleven Plan. The Netherlands joined the talks 
in October 1951. A treaty constituting the Eurox)ean Defense Community 
(EDC) was signed by representatives of the six powers on May 27, 1952. 
Nearly two years later there was still doubt whether France would take 
the plunge even after the meeting of American, British, French and Russian 
Foreign Ministers at Berlin in January 1954 had failed to i^roduce a settle¬ 
ment of the German question. 

Structure 

The Treaty provided for a European Defense Force within the political 
framework of a Euroi^ean Defense Community si:)ecifically described in 
Article 1 as “suj)ranational in character,” 

The members will cease to have national armies except for troops that 
were necessary in “non-European territories” — Indo-China, for examjple. 
Instead they will sui^ply trooj^s in units approaching division-size to a coin- 

33 It is included in The New York Times of August 12, 1950. The Council of Europe 
is discussed in Chap. 20. 

34 See The New York Times, December 14, 1950. 
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bined and integrated defense foree under a Supreme Commander responsible 
to NATO. This six-nation army is to be financed by a common budget, sup¬ 
plied through common procurement ])rocedures and to have a common uni¬ 
form. The North Atlantic Command is authorized to allow a member gov¬ 
ernment to withdraw part of its intcjriiational contingent for use overseas in 
a crisis. This decision cannot be made unilaterally by a member government, 
a prohibition resisted by France. 

Cornmissariat 

Control is to be exercised by an institution resembling a defense depart¬ 
ment to be called thfe Commissariat for the European Defense Community 
consisting of nine members appointed for six years. The members are not to 
solicit or accept instructions from any governments and their decisions are 
binding on all meml)ers. They are to elect a President from their number. 

Council of Ministers 

“To harmonize the actions of the Commissariat with the polices of the 
member governments,” a Council of Ministers is to be established made up 
of a Cabinet member of each of the member countries. It is to issue direc¬ 
tives for tlu' action of the Commissariat, such directives to recpiire unanimous 
vote. Other decisions recpiirc a simple majority except in the case of a tie 
vote. Then the vote of the members carrxing two-thirds of the contributions 
to the delc'iise force carry the day. This important control body is estab¬ 
lished so as to function continuously, and, in traditional fashion, the Presi¬ 
dency will be rotated in the alphabetical order of the member states. 

Parliamentary Assembly 

A Parliamentary Assembly is also jjrovided for in the Treaty and is to be 
the same iKxly as that established in tlie European Coal and Steel Treaty 
(Schuman Plan). It will represent the parliaments of the members and 
will meet in annual session unless convened in extraordinary session pro¬ 
vided for in a numb('r of ways. Representation is to be weighted in this 
body with eighteen delegates apiece for France, Germany and Italy, ten 
apiece for Belgium and the Netherlands, and four for Luxembourg. Its 
functions arc to receive annual reports from the Commissariat and make 
comments thereon. By two-thirds vote it may pass a motion of censure 
thereby compelling the members of the Commissariat to resign in a body. 
It is spc^cifically required under Article 38 to study "the creation of an As¬ 
sembly of the European Defense Community elected on a democratic basis” 
and consider as a principle that "the definitive organization which will take 
the place of the present transitional organization should be conceived so as 
to be capable of constituting one of the elements of an ultimate federal or 
confederal structure, based upon the principle of the separation of powers and 
including, particularly, a bicameral representative system.” It was also to 
study means of coordinating the various instruments of European coopera¬ 
tion within the framework of the federal or confederal structure. The Assem¬ 
bly’s proposals arc then to be forwarded to the Council for transmittal with 
comments to the member states which undertake to call a conference to 
examine them. If the Treaty is ratified, the six powers, in short, are com¬ 
mitted to hold what might well be a European constitutional convention. 
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Court of Justice 

The Treaty also provides a Court which is to be the same as the Court 
of Justice of the European Coal and Steel Community. It will “ensure the 
rule of law in the interpretation and application of the present Treaty and 
implementing regulations.” It will “hear appeals from decisions or recom¬ 
mendations of the Commissariat, by a member state, by the Council or by 
the Assembly. ...” The Court's powers are to be extensive and rather sim¬ 
ilar to those of the United States Supreme Court, for the Commissariat is 
required to give effect to the annulment of any of its decisions or recommen¬ 
dations by the Court. It may “hear appeals” from decisions of the Council by 
a member state, by the Commissariat or by the Assembly on legal grounds. 
It may “annul a decision of the Assembly on the motion of a member state or 
of the Commissariat.” The jurisdiction of the Court may be invoked only 
on “grounds of lack of legal competence to act or of substantial procedural 
violations.” 

The realization of the European Defense Community depended on the 
establishment of the Federal Rei3ublic of Germany as a sovereign and equal 
partner in the community of nations. This was accomplished in three 
stages. First, political control of Germany had been relaxed when the 
Federal Rej)ublic was established in 1949. Second, the occupation statute 
was revised in March 1951, so as to give the new state practically full con¬ 
trol of its foreign aflfairs. An Allied High Commission remained, however, 
to channel relations between the Federal Government and the Western 
powers. 

Finally, the Federal Republic assumed almost full sovereignty when the 
occupation ended for all practical purposes with the signing of contractual 
agreements at Bonn on May 26, 1952, by the Foreign Ministers of France, 
the United Kingdom and the United States and Chancellor Adenauer of 
the Federal Republic.^® In order to insure the defense of Germany in the 
immediate future, the contractual agreements provided for the continued 
presence of Allied troops on German soil, with rights and obligations de- 
fined.^^ In addition, a protocol to the North Atlantic Treaty extended to the 
members of the European Defense Community the guarantees of NATO. 
This was done so that an attack on Germany would henceforth be consid¬ 
ered the same as an attack on any Treaty partner. For United States foreign 
policy the protocol had an added significance. On its signing the Secretary 
of State, Dean Acheson, declared: “We have seen the beginning of the 
realization of an ancient dream — the unity of the free people of Western 
Europe.”^® The Senate, as has already been noted, approved these ar- 

85 Documents relating to the European Defense Community may be found in U.S. 
82nd Cong., 2nd Sess., Senate, Executives Q & R, Convention on Relations uHth the 
Federal Republic of Germany and a Protocol to the North Atlantic Treaty — Message 
from the President of the United States (Washington: June 2, 1952). 

88 For a summary of the Contractual Agreements see the Department of State Bulletin, 
Vol. 20, No. 676 (June 9, 1952), p. 887. 

81 The protocol and the Convention on Relations Between the Three Powers and the 
Federal Republic may be found in Senate Document, Executives Q & R, op, cit, 

88 Article 5 of the Convention reserves for the Three Powers the right to declare, 
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HOW EUROPEAN ARMY FITS INTO NATO 


rangements with unusual alacrity. Meanwhile the control of Germany’s 
economy had long since been relaxed so that German industrial power was 
already making itself felt in the strengthening of Western Europe. 


Looking Back 

One conclusion to be drawn from NATO and the emerging EDG was 
that Europe, under the impact of the Soviet threat, was seeking ways to 
unite. No new alchemy was involved. Self-defense has been the principal 

after consultation with the Federal Republic, a state of emergency if the latter or the 
EDC is unable to deal with: “an attack on the Federal Republic of Berlin, subversion 
of the Liberal democratic order, a serious disturbance of public order, or a grave threat 
of any of these events.” 




ATLANTIC COMMUNITY — SECURITY 


745 


force impelling political union since the dawn of history. Because tBe 
Italian Government feared that the Comnuinity would lack sufficient supra¬ 
national authority to insure Europe's defense, Article 38 was included in 
the Treaty. Thereby the six powers pledged themselves to attempt a shift 
from intergovernmental cooi^eration to a federal authority. The way ahead, 
however, promised many dangers. Should th(j Soviet Union relax its pres¬ 
sure, the United States might not extend the economic and military aid 
needed to cushion tlu'. transition from separatism to federal union. 

Equally dubious were thii internal politics of the European countries 
themselves. Neutralists as well as Corninunists in France had long opposed 
the Atlantic Pact. The former tended to oppose the EDC as part of a 
program in which France was unwisely, in their view, choosing sides. The 
followers of De Gaulle denounced the NATO partnership and particularly 
the EDC as unworthy of France's former greatness. France in 1953 seemed 
nearly ready to disown her lirain child. In Germany in the elections of 
1953, Chancellor Adenauer defeated the Social Democrats who advanced 
the reunification of Germany as more important than the unification of 
Western Europe and who felt that a European army would provoke 
Soviet retaliation. In Italy the weak coalition of center parties was under 
constant pressure from the Communists and reawakening Fascist groups. 

Yet much had already been accomplished under the aegis of NATO even 
if the European army failed to develop. The North Atlantic Treaty pro¬ 
vided the necessary h verage to bring about agreement among Britain, 
France and the United States on the German question in 1949. The United 
States at that time sought to woo Germany by relaxing economic controls 
and by granting her a considerable measure of self government. France, 
long a fearful neighbor of Germany, balked in the traces. Yet agreement 
was suddenly achieved in April 1949 on the establishment of the Federal 
German Republic, control of the Ruhr and the termination of the disman¬ 
tling of German industry. In the words of the Secretary of State: 

It was not by mere coincidence that these agreements were initiated dur¬ 
ing the week the North Atlantic Treaty was signed. That historic instrument 
marks a decisive step toward the creation of a coiiimunity of democratic 
nations dedicated to the attainment of peace and determined to insure its 
preservation by all tlie material and moral means at their disposal.'^® 

France, in brief, was ready to take chances with Germany that she was 
unwilling to take before the establishment of NATO. 

The same framework and the proposed European Defc'iise Community 
made possible further restoration of German sovereignty and steps to¬ 
ward German rearmament in 1952. While Britain and the United States 
are not members of the European Defense Community, they include the 
Community in the obligations they have assumed under the Atlantic Pact. 
Thus the original Europc^an partners have the guaranhx^ against renewed 
German aggression that was the sine qua non of German rearmament. 

Department of Stale Bulletin, Vol. 20, No. 514 (May 8, 1949), p. 585. 
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A measure of NATO’s success is that it has provided a cooperative frame¬ 
work that has helped the West to deter Soviet expansion. Military coopera¬ 
tion under NATO and economic cooperation under the Marshall Plan or¬ 
ganization have, in comparison with 1947-48, stemmed the growth of com¬ 
munism in Western Europe. Against potential aggressors the Western 
powers have achieved a united front that was so sadly lacking between the 
wars. 

Was this new regional organization a supranational authority or was it 
simply another instrument of cooperation? Principally it was the latter. 
However efficiently the Command organization was established under 
SHAPE and however great the centralization of civilian authority under 
the Secretary-General, the fundamental decisions still required the unani¬ 
mous consent of the national governments represented in the North Atlantic 
Council. The power of the purse still remained with the individual mem¬ 
bers. Yet the whole organization was now being served by international 
military and civilian staffs which constantly coordinated the efforts of na¬ 
tional governments to establish jointly a strong defense community. Budg¬ 
etary and military contributions were planned by joint consultations and 
consensus. There was promise, tlierefore, that fewer and fewer disagree¬ 
ments would require negotiation and policy decisions in the Council. The 
degree of coordination of national policies, foreign and domestic, that has 
been achieved under the North Atlantic Treaty is clearly unprecedented in 
peacetime. Moreover, a truly international executive had emerged at 
SHAPE, Here there was a delegation of command over national forces that 
was iniic[ue in modern history. Tlierc was a possibility that a similar delega¬ 
tion of authority was developing on the civilian side under the Secretary- 
General. The pooling of military resources required the pooling of eco¬ 
nomic forces, and, as time went by, it became increasingly difiBcult for any 
partner to draw apart and make its way alone. 

Meanwhile NATO had provided a strong impetus and necessary shelter 
for a European Union. Under it a common army, common budgets, 
common assemblies and common courts were taking shape. Yet it could 
not be forgotten, halfway through the twentieth century, that the fruition 
of these schemes depended on public under.standing and support. Govern¬ 
ments still must appeal to electorates. Whether there yet existed the nec¬ 
essary popular support to maintain supranational governmental institutions 
no one could say for sure. 


Suggestions for Further Reading 


See list at end of Chapter 26. 
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Atlantic Community — Economic Cooperation 


“The mere suggestion of a constructive program of international 
cooperation, dedicated to reconstruction, recovery and peace, was 
sufficient to alter tfie political atmosphere of an entire continent. . . . 
The sixteen nations which w'ere willing and able to meet together to 
act upon this suggestion are all still to be counted in the ranks of the 
democracies. There has been no advance in totalitarianism on the 
continent of Europe.” — Dean Acheson ^ 


The Organizalion for European Economic Cooperation 

The Organization for European Economic Cooperation (OEEC) is a re¬ 
gional organization established to promote Europe's recovery and defense. 
It was born of necessity. The Western European powers could not make a 
go of the economic chaos that followed the Second World War. Their 
leaders recognized that economic salvation could be achieved only by 
working together. Their populations were ready for drastic measures to 
alleviate their problems. 

The United States also recognized the danger of economic distress in 
Europe. That Europe's recovery depended in part on Germany's recovery 
also seemed obvious to Washington. Both the United States and the West¬ 
ern European governments were convinced that drastic economic steps 
must be taken to halt the increasing danger of Communist expansion. 

But the United States was no longer ready to hand out relief on a piece¬ 
meal basis. There must be a new organization of Europe's economy that 
would provide economic and political stability for the long pull. The 
Europeans must work together before the United States could be expected 
to underwrite their recovery. 

^ Statement before the Senate Committee on Foreign Relations and the House Com¬ 
mittee on Foreign Affairs, February 8, 1949, Hearings, Extension of European Recovery, 
Senate Committee on Foreign Relations, 81st Congress, 1st Session (Washington: 1949), 
pp. 1&-19. 
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Origins 

Three factors explain the origins of the OEEC. The first was the damage 
wrought by World War II — damage so vast that it could not be repaired 
within the confines of old national barriers. Unprecedented cooperation 
was essential for recovery. But all of Europ(‘’s horses and men could not 
put Humi^ty Dumpty together again. Colonial empires were gone or 
going and could not be counted upon to supply needed food and raw 
materials. Europe’s capital equipment was largely obsolete or destroyed. 
Only the United Statfes could jirov ide the inatcaial aid that was required. 

The second factor, therefore, was the iiressure of United States foreign 
policy. The price of American aid was an integrated efl’ort by the Euro¬ 
peans to solve their common problems. This price was met through the 
c^stablishment and work of the OEEC. 

But United States policy and the cooperative efforts of the Western 
European States were influenced by a third factor, the specter of Soviet 
expansion into Western Europe. Europe’s economic debility seemed to 
invite Communist boldness. The threat spurred both American interest in 
European reconstruction and the cllorts of the European governments to 
pool their economic resources. 

The Department of Economic Affairs of the United Nations Secretariat 
compiled some telling figures on Europe’s economic prostration from 1945 
to 1947. The harvest of wheat in Continental Europe was 25,800,000 tons 
in 1947 against 42,300,000 tons per year before the war. The harvest of 
potatoes fell by more than 36,000,000 tons in the same period.- In 1947 
Europe produced only 84 per cent of its prewar coal output and, instead of 
exiiorting a surplus, had to import high-cost coal from the United States. 
In the same year steel production was 63 jier cent of the prewar volume 
necessitating large-scale imports for reconstruction. Many other figures 
attest the disaster that had befallen Europe. Transi)ortation systems were 
virtually at a standstill at the war’s close. Some of Europe’s labor force 
was in prisoner-of-war camps. Factories and soil had deteriorated from 
wartime exploitation. Yet there was some initial improvement, and at the 
end of 1946 reconstruction was proceeding satisfactorily.® During the 
winter of 1946-47, however, economic recovery was stalled by nature. A 
drought in 1947 threatened crops and reduced industrial power. Then one 
of the severest winters on record added to Europe’s misery and privation. 

The monetary barometer of Europe’s plight was the “dollar gap.” Europe 
was simply unable to export enough to obtain the dollars necessary to buy 
essential United States goods which she could get nowhere else. By far 
the largest portion of Europe’s trade deficit was with the United States. 

2 Tliese figures do not include crops of the U.S.S.R. and Albania. Salient Features of 
the World Economic Situation, 1943^7, Economic Report, Department of Economic 
Affairs, United Nations, January 1948. 

^ Committee on European Economic Cooperation: General Report, Department of 
State Publication 2930, European Series 28 (Washington: Government Printing Office, 
September 1947), Vol. 1, Chap. 1. 
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Thus the United States had already furnished $7,800,000,000 of economic 
assistance in loans and grants, between May 1945 and the fall of 1947 in 
the British loan ($3,750,000,000 alone), UNRRA, post-UNRRA programs, 
an “interim-aid program” to France, Italy and Austria, and the distribution 
of civilian supjilies by the armed forces. 

By the sjiring of 1947 it was clear that Europe's recovery required a new 
approach involving far-reaching cooperation among the European coun¬ 
tries themselves. Otherwise further aid programs seemed little better tlian 
throwing money down a rat hole. 

Accordingly Secretary of State George C. Marshall in the now famous 
Harvard Commencement Address of June 5, 1947, declared that further 

assistance must not be on a piece-meal basis. Any assistance that this Gov¬ 
ernment may render in th(' future should provide a cure rather tlian a mere 
Xialliative . . . beiore the United States Government can proceed much further 
in its efforts to alleviate the situation and help start the European world on 
its way to recovery tluae must be some agreement among the countries of 
Europe as to the requirements of the situation and the part those countries 
themselves will take in order to give proper effect to whatever action might 
be undertaken by this Government.** 

Without the return of “normal economie health in the world,"' he declared 
there could be “no political stability and no assured peace. . . . The Ameri¬ 
can people must undei stand the situation and steel themselves for further 
sacrifices, but above all the initiative for an imaginative joint program must 
come from Europe.” 

The CEEC Report 

The proffered hand was seized with breath-taking haste. Within a fort¬ 
night, Foreign Ministers Bevin and Bidaiilt of the United Kingdom and 
France respectively issued a joint statement welcoming the proposals for 
“the organization of economic coojieration between the countries of Europe, 
and the help which the United States of America could envisage to make 
such cooperation effective.” 

Because Marshall made it clear that his suggestions applied to “every¬ 
thing west of Asia,” Bevin and Bidault invited the Soviet Government to 
a three-power conference in Paris at the end of June to form a joint pro¬ 
gram. Mr. Molotov and reportedly over eighty experts arrived in Paris for 
the opening session on June 27, but withdrew a few days later. The Soviet 
News Agency, Tass, indicated on June 29 that the Soviet delegation smelled 
a rat. The United States, it appeared, had drafted the Marshall Plan to 
make “use of its credit possibilities for expanding its external markets, espe¬ 
cially in view of the approaching crisis.” It was quite proper (the Russians 
thought) that the European countries should determine their individual 

^ The text is in Documents on European Recovery and Defense (London: Royal Insti¬ 
tute of International Affairs, 1949), p. 8. 

® The New York Times, June 18, 1947. 
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needs for American aid but it was very wrong for any conference to focus 
primarily on an over-all economic program. This would constitute inter¬ 
ference in the domestic affairs of countries, which the Soviet Union could 
never condone. 

Bevin and BidauJt insisted that the proposed program did not interfere 
with the rights of states while Molotov alleged that it did. His position, of 
course, struck at the very heart of the Marshall proposal; the principle that 
the economic life of Europe mu.st be organized on a new cooperative basis. 
On July 3, Bevin and Bidault faced the fact of Soviet hostility to their 
scheme and invited all the European countries except Russia, Germany and 
Spain to attend a conference in Paris on July 12 to discuss the Marshall 
proposals. 

Sixteen countries attended in all — in addition to the United Kingdom 
and France, there were Austria, Belgium, Denmark, Greeee, Iceland, Ire¬ 
land, Italy, Luxembourg, the Netherlands, Norway, Portugal, Sweden, 
Switzerland and Turkey. The Soviets' eight close neighbors, Albania, Bul¬ 
garia, Czechoslovakia, Finland, Hungary, Poland, Rumania and Yugoslavia, 
declined on the ground that the United Slates proposals would “establish 
an American economic domination of Europe endangering the indepen¬ 
dence and sovereignty of the European States.” “ Poland and Czechoslo¬ 
vakia, after accepting the invitation to attend the conference, were forced 
to withdraw. 

The conference, free of Communist obstructions, made great headway. 
In four days it adjourned after setting up a Committee of European Eco¬ 
nomic Cooperation (CEEC) to prepare a report on the economic needs 
and capabilities of Europe as a whole including requirements for outside 
help.^ The conference also established four Technical Committees to collect 
data on the needs and assets of the sixteen nations in food and agriculture, 
fuel and power, iron and steel, and transport. 

The CEEC Report, which grew out of these committees’ work, furnished 
a program to expand Europe’s agricultural and industrial output by, first 
of all, a coordinated productive effort by the European countries them¬ 
selves and, second, by economic aid from outside sources, principally the 
United States. By 1951 the sixteen nations hoped to produce enough to 
meet their essential needs, including necessary imports without depending 
on “handouts” from overseas. Financial stability in each country, economic 
cooperation and the reduction of trade barriers were cited as steps the 
Europeans could and would take to help themselves." 

A detailed estimate of the four-year program including outside assistance 
was carefully screened by the United States and was the basis of the Presi¬ 
dent’s recommendation to Congress for legislation authorizing the appro¬ 
priation of $17 billion from April 1948 to January 1952. 

® Report from Albania quoted in The New York Times, July 12, 1947. 

Its organization and terms of reference are included in Appendix A of the CEEC 
General Report. 

® See CEEC General Report, passim. 
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The European Recovery Program 

Uncle Sam, sometimes called Uncle Shy lock after World War I, met the 
challenge. A first-year installment of the Jiuropcan Recovery Program was 
forthcoming with the passage of the Foreign Assistance Act of 1948 which 
provided $4,300,000,000 in grants and $1,000,000,000 in loans/** 

Structure. Two weeks after Congress passed the Foreign Assistance Act 
ol 1948, the sixteen European nations signed on April 16, 1948, a Conven¬ 
tion establishing the Organization for European Economic Cooperation.^’' 
Organizational machinery was now provided to continue the close coopera¬ 
tion that made possible both the (>EEC Report and United States assis¬ 
tance. The Parties recognized that “their economic systems are interrelated 
and that the iirosperity of each of them dc^pends on the prosperity of all.’’ 
They pledged cooperation in raising trade and inoduction and in lowering 
tariff barriers. To hasten tlie attainment of these objectives, they agreed 
to make a “study of customs unions or analogous arrangements, such as 
free trade areas. ...” 

Council. The Organization includes a Council comprising delegates of all 
the OEEC members which finally came to eighteen: Austria, Belgium, Den¬ 
mark, France, The CTennan Federal Republic, Greece, Iceland, Ireland, 
Italy, Luxembourg, Nellierlands, Norway, Portugal, Sweden, Switzerland, 
Turkey, United Kingdom and the Anglo-American Zone of the Free Territory 
of Trieste. The Council met every two montlis, to decide on tlie division 
of aid allocated by tlie United States Economic Cooiieration Administration 
(ECA) and to coordinate their own efforts at recovery. Decisions require 
the common agreement of all the members. It now plans for Europe’s long¬ 
term economic and financial stability. A Chairman and two Vice-Chairmen 
are designated annually. Members are usually represented at the Ministerial 
level. 

An Executive Committee consists of seven members chosen annually by 
the Council. It is in permanent session and, having no authority of its own, 
carries out the instructions of the Council. It is, in effect, the active center 
of the organization. It examines all questions to be submitted to the Coun¬ 
cil. The Council elects annually a Chairman and a Vice-Chairman. Inev¬ 
itably it tends to be dominated by the larger powers, especially the United 
Kingdom and France. P'or four consecutive years it was ably chaired by a 
representative of the former. Any member, however, not rejpresented on 
the Executive Committee, may participate in its discussion and decisions 
where affairs affecting its interests are at issue. The Committee keeps the 
entire membership informed of its proceedings. 

A Secretariat comprises a staff that reached a peak of nearly one thousand 
individuals during the European Recovery Program. After 1952 it was re¬ 
duced to about seven hundred international civil servants responsible solely 
to the Organization. The staff is headed by a Secretary-General and a first 

® Public Law 472, 80th Congress, 2nd Session. 

Convention for European Economic Cooperation in Documents on European Re¬ 
covery and Defense, p. 69. 
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Tichnical Committees and Other Bodies luivc been cstnhiisbed by the 
Council to biincllc the voluine of work ivquiied of the Organizution. They 
are composed of representatives of the member eoimtries most directly in¬ 
terested in their activities. 'rhe\' are termed either "vertical’' or "horizontal” 
according to the nature ol their work. The former specialize in some 
specific branch of economic activity such as coal, oil, etc. 'fhe latter, four 
in number, arc more general and deal with Economic Matters, Trade, Intra- 
European Payments, and Manpower. A special Overseas Affairs Committee 
deals willi colonies. 

There arc, in addition, national delegations representing each member 
country and usually headed by a Minister. Each member maintains a per¬ 
manent mission in Paris, the Headquarters of the Organization.** 

The [/.S. Economic Cooperation Administration (EGA), later the Mutual 
Security Administration (MSA), and still later the Foreign Operations Ad¬ 
ministration (FOA), also has an office in Paris and is headed by a Special 
Representative and a Deputy. Since 1952 the Special Representative lias 
also been Chief United States Delegate to the NATO Council. MSA was 
represented by observers at most meetings of the Technical Committees, 
Council and Executive Committee. Special MSA Missions were established 
in each member country to promote local implementation of the European 
Recovery Program. 

OEEC maintains close relations with other international organizations 
which pursue simitar objectives, including among others the International 
Monetary Fund, the International Labor Organization, the Food and Agri¬ 
culture Organization, the UN Economic Commission for Europe and the 
Council of Europe, 

Functions and Authority. With resjiect to its powers, the Organization 
"may take decisions for implementation by Members.” Its authority is very 
similar to that of the wartime structures of economic cooiieration such as 
the Combined Boards of World War II. Ministerial representatives of 
governments in power reach decisions by common agreement. The OEEC, 
in short, is a cooperative instrument rather than a supranational authority. 
Yet its procedures inevitably shape to a large extent the economic policies 
of its members. It may also make recommendations to the United States, 
other non-member governments, and to international organizations. 

Its functions are broad and include the formulation of measures to 
achieve "a sound EurojDeaii economy through the economic cooperation of 
its members.” This objective is long-term. The "success of the European 
recovery program” was its first "immediate task.” When the European 
Recovery Program was complete, the OEEC continued its efforts to build 
a sound economy. 

r/ie OEEC, Two Years of Economic Cooperation (Paris: 1950), passim. 

^2 See Articles 11 and 12 of the Convention. 
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One of its most important accomplishments has been to decide how to 
cut the j)ie of United States assistance. At first United States aid was 
allocated on the basis of nationally prepared “requirements” programs 
which were then examined by the Organization to determine the total 
dollar aid for each year. This was a difficult process. It involved cutting 
down each member’s request for aid until the total amount was shrunlc 
within the limits set by the United States. The visualization of Europe’s 
economy as a whole was difficult. In the last two years of the European 
Recovery Program the Organization followed in large measure an estimate 
made by E(]A as to the needs of Europe as a whole. Each member then 
received the same proportionate share of American aid that it had obtained 
in the first two years. This change eliminated some friction and also fo¬ 
cused attention on the means of integrating Europe’s economy more 
closely.^-^ 

In any event, the distribution of Marshall Plan dollars was a significant 
achievement. The behavior of the jiarticipating countries was almost with¬ 
out iirecedeait in the relations of sovereign states. They submitted national 
economic programs to the prying eyes of the Organization’s membership. 
Ministers and technical experts worked in closer rclatioiishij) with their 
opposite numbers in other countries than had ever before been jiossible ex¬ 
cept in war. 

Coordination and increased production were achieved in such industries 
as oil-relining and steel-making. The limited supply of shipping available 
was allocated to transport American coal in the winter of 1950. Collective 
action in restricting the use of scarce materials such as copper has been 
initiated. Production and use of electric power including the construction 
of new transmission lines to link natumal power systems have been suc¬ 
cessfully promoted.^* Less succi\ssful have been the efforts of OEEC to 
increase productivity by improving the mobility of European labor. Italy’s 
two million unemployed remain unharnessed to industry as do labor sur¬ 
pluses in Greece and other countries. Rritish coal unions were unwilling 
in 1952 to have Italian miners dig British coal although increased coal pro¬ 
duction held the key to many of Britain’s economic problems. 

In order to build up intra-Euroj)can trade, the OEEC also busies itself 
with the internal affairs of all the members. It has helped to restore the in¬ 
ternal financial stability of many, by restraining the ups and downs of infla¬ 
tion and deflation, to promote multilateral tiading in Europe in place of the 
postwar stagnation. In this way larger markets have become possible and 
have led to increased production. Annual questionnaires are sent to each 
member, and the replies are analyzed by a committee of international ex- 

^•"^This process is described in tbc Second Report of tlic Organization for European 
Kconoinic Cooperation, European Economic Recovery Programme (Paris: 1950), pp. 81- 
84. See also Howard S. Ellis, The Economics of Freedom, The Progress of Future Aid to 
Europe (New York: CoiiiK'il on Foreign Relatioiis and Harper, 1950), p. 375. 

These accomplishments arc described in European Economic Cooperation, Sim ey 
l^repared by the Organization lor European Economic Cooperation (Paris: May 1951), 
(hereafter referred to as OEEC Survey.) 



754 


^oiOSJO. ASV OTIIEB SYSTEMS 

parts who publish reports and recommendations for the improvement of 

the separate economies^''* 

Further steps to liberalize trade through the reduction of tariff barriers 
and the establishment of customs unions have been halting despite pro¬ 
fessions of good intent. The OEEC Convention favored customs unions in 
principle and the OEEC cooperated with and has benefited from the Gen¬ 
eral Agreement on Tariffs and Trade (GATT) which came into effect on 
January 1, 1948.^^ 

European economic cooperation has also been sought through regional 
economic unions smaller than the area represented in the OEEC. The first 
of these was the Belgian-Netherlands-Luxembourg (Benelux) Customs and 
Economic Union, the convention for which had been signed in London on 
September 5, 1944.^" On coming into effect two years later the Union abol¬ 
ished all entry duties among the three countries and set up a uniform 
rate of duties on imports from other countries. 

Progress toward a full economic union of the Benelux countries, how¬ 
ever, has been slow and painful. So far the three countries have been un¬ 
able to equalize wages, prices, taxes, subsidies, social welfare burdens and 
economic controls. The problem derives from the fact that the Dutch econ¬ 
omy suffered more than the other Benelux economies in the war and its 
aftermath when Indonesia burst its colonial ties. Also two of the partners 
pursued divergent economic policies.Belgium, because of her export 
surplus, has been able to relax controls and imi)ort large quantities of con¬ 
sumers’ goods while the Netherlands, because of its export deficit, has felt 
constrained to retain wage and price controls and to restrict imports. 

The adjustments required for full economic union even in an area as 
small as Benelux are enormous when national economies have for many 
decades evolved separately. Yet Benelux has been the most successful of 
the regional economic groupings in Western Europe. A fruitless attempt 
was the amalgamation of the French, Italian and Benelux economies in a 
union known in the modern alphabetical language as FINEBEL. Similarly 
abortive was a proposed French-Italian customs union. Although a treaty 
was signed on March 26, 1949, it has not been ratified by either party.^*^ 

The work of the OEEC has been both encouraging and disappointing. 
In reviving Europe’s economy the mutual efforts of the countries working 
together in OEEC have been astounding. But in establishing more inte¬ 
grated patterns for the long haul, difficulties have overshadowed successes. 
Yet European economic integration was clearly an objective of United 
States foreign policy. In October 1949 Paul Hoffman, EGA Director, flew 
to Paris and addressed the Council of the OEEC in strong terms. In the 
remaining years of the recovery program, he said, Europe must balance its 

OEEC Survey, op. cit., pp. 36-37. 

^®See Chap. 19. 

For the text see Documents on European Recovery and Defense, pp. 1—4. 

18 Ellis, op. cit., p. 383. 

'8 Documents on European Recovery and Defense, p. 131. 
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dollar accounts which meant increased exports and control of inflation. But 
the accomplishment of this task 

will not be meaningful unless we have come to grips with our second task 
— tlic building of an expanding economy in Western Europe through eco¬ 
nomic integration. The substance of such integration would be the formu¬ 
lation of a single large market within which quantitative restrictions on the 
movement of goods, monetary barriers to the flow of payments, and eventu¬ 
ally all tariffs are permanently swept away. 2 ® 

Only two years remained, he warned, during which American aid could be 
counted on to cushion the “inevitable shortrun dislocations” of integration. 

Mr. Hoffman’s appeal brought a ready response. Two days later the 
Council of the OEEC passed a resolution recognizing “the need to form a 
single large market in Europe in which goods and services could move 
freely,” and providing for the removal of quantitative restrictions on at 
least 50 per cent of their imports from all other OEEC countries by Decem¬ 
ber 1949.“* This was a change from prewar European commercial policy. 
On January 31, 1950, the Council resolved that as soon as a multilateral 
payments scheme had come into effect, quantitative restrictions would be 
removed, first, on at least 60 per cent and, later, on 75 per cent of imports 
on private account from other member countries taken as a group.®® 

The “multilateral payments scheme” became the European Payments 
Union. On coming into force in September 1950, it made possible the re¬ 
moval of some quantitative restrictions as the OEEC Members had agreed. 
In addition, they now agreed to accept as a code the Council Decisions 
on the Liberalization of Trade.®® While some OEEC partners have applied 
for relief under the safeguard clauses of the code, liberalization measures 
made some progress. 

The European Payments Union 

Unless the reduction of quota restrictions and tariffs were accompanied by 
a European exchange system that allowed participating countries to con¬ 
vert currencies freely, little could be done to liberalize trade. It was for 
this reason that the OEEC Council made the 75 per cent reduction of quota 
restrictions on the import of goods among member countries subject to 
the formation of a European Payments Union (EPU). According to EGA, 
the EPU was “the most imiiortant advance” that the Western European 
nations have made toward economic integration since they formed the 
OEEC.®^ Now a multilateral settlement of balances arising from current 

2 ® The New York Times, November 1, 1949. 

21 The New York Times, November 3, 1949, and Second Report of the OEEC, p. 224. 

22 Ibid., pp. 226-227. 

28 The text may bo found in the Ninth Report to the Congress of the Economic Coop¬ 
eration Administration, Supplement, 81st Congress, 2nd Session, House Document No. 
713, Part 2, p. 48. 

24 Tenth Report to Congress of the Economic Cooperation Administration, 82nd 
Congress, 1st Session, House Document No. 52, p. 28. 
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intra-European trade is provided for by permitting the participating coun¬ 
tries to cancel their total deficits against their total surpluses by means of 
a credit clearing house that was at 6rst supported by a working fund of 
EGA dollars to provide short-term loans. No longer does each country 
have to keep its payments in balance with e\ery other individually. Each 
participating country may now concentrate on its balance with the grouji 
as a whole. This means that two countries whose trading accounts are out 
of halanco niny nonetheless eontinue to tnicle. The result htlS hcon cll) in¬ 
creased volume of intra-European trade. The Bank of International Settle¬ 
ments in Basle acts as* agent for the EPU. The operations of the latter are 
under the direction of a Managing Board. The major threats to the success 
of this system are the persisting trade advantages of countries such as Bel¬ 
gium or Portugal relative to the other members and the unequal strain and 
intensifying effects of rearmament. 

Looking Back 

The European Recovery Program phase of the OEEC experience was 
highly successful. Production and trade throughout Western Europe rose 
spectacularly. Industrial production increased 45 per cent between 1947 
and 1950, bringing annual production to about 25 per cent above the 1938 
level.^® Toward the end of 1950 the Western European countries reached 
the production targets originally set for 1952.-*^ Apparently all would have 
been well but for the Korean invasion of June 1950, which necessitated 
increased production since part of Europe’s output had to be diverted to 
defense programs. In addition, Europe’s export prices could not keep pace 
with the price of sorely needed imports which mounted steadily in a new 
inflationary wave. 

It is fair to say, nonetheless, that the European Recovery Program ac¬ 
complished its mission and on schedule. The further economic aid that has 
been forthcoming since 1950 was necessitated by the rearmament programs 
that seemed essential lest military weakness invite further Communist ag¬ 
gression. 

Whether a fuller economic union in Western Europe will come to pass in 
the near future is hard to say. Meanwhile the OEEC has provided a new 
constructive element in the life of Western Europe. It has done much to 
promote "a European way of thinking.” Actually the boldest step in this 
direction was related only indirectly to the OEEC. It was the Schuman 
Plan announced on May 9, 1950, by M. Robert Schuman on behalf of the 
French government. Ostensibly it was another step toward the “functional 
integration” of Europe. But actually a political purpose was its guiding 
star — to make armed conflict between France and Germany “not only un¬ 
thinkable, but materially impossible.” 

25 This progress is summarized in detail in the Eleventh Report to Congress of the 
Economic Cooperation Administration, May 1951, and Economic Progress and Problems 
of Western Europe, Third Annual Report of the Organization for European Economic 
Cooperation, Paris, June 1951. 

2« Third OEEC Report, p. 51. 

^ M. Robert Schuman, The New York Times, May 11, 1950. 
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The European Coal and Steel Comrnunily — Schuman Plan 

“We arc here logetlier, French and Germans, members of the same 
coinmnnily; vital inleresls of Germany and France are under the 
control of an autliority that is no longer cither French or German, 
but European. . . . 

“We will perform our duties with complete independence in the 
general interest of the cominunitx. For the performance of our duties 
we w ill iK'ither rc(iuest nor ace(‘pt instructions from any government 
or organization.” 

Foreign Minister Sehuman’s j)roposal for a unified six-nation coal, iron 
and steel coininuiiity was put forward primarily as a solution to the Ger¬ 
man probk'ui. Ever since tlie Sc'cond World War, France had sought to 
hobble her pow^erful neighbor by removing West German coal and steel 



Alexander in the Philadelphia Bulletin 


EUROPEAN UNITY 

''Beginning to take shape." 

M. Jean Monncl, President of the High Authority of the European Coal and Steel 
Community on the occasion of its opening session, Luxembourg, August 10, 1952. 
Reported in The New York Times, August 11, 1952. 
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production from the control of any future German government. The Schu- 
man plan marked the abandonment of the French postwar policy designed 
at first to gain permanent control of West German coal and steel producing 
areas, and later reduced to separating the Ruhr and the Rhineland from 
Germany by incorporating them in a new state under international control. 
The first effort was blocked by the three other powers, Britain, the United 
StntL\s and the Soviet Union. The second resulted in both the creation of 
the Ruhr Authority (the United States, the United Kingdom, France and 
the Benelux countries in December 1948) to control the allocation of Ger¬ 
man coal by consuinpfion and export quotas, and the establishment of the 
Saar as an autonomous region under French economic control for a fifty- 
year period. 

Neither of these measures afforded j)ermanent solutions to allay French 
fears. As the cold war settled in, the Western powers increasingly wooed 
the Germans. Production restrictions on steel and coal were gradually 
liberalized and increased political freedom was granted. By 1949 the Fed¬ 
eral Rej)ublic was established and made a partner of the OEEC in order 
to bolster Europe’s economy. In the same year German steel production 
exceeded France’s. These steps were designed to save Germany for the 
West, but to the French the reestablishment of a sovereign German state 
that soon might be free to use its industrial cai^acity as it wished spelled 
only danger. The United States, however, was particularly insistent on the 
restoration of a large measure of German economic and i)olitical potential. 
The problem from the French point of view was to allow such a restoration 
with a minimum of risk. The Schuman Plan was advanced as the answer. 

The Plan was announced in May 1950 after Franco-German relations 
had been exacerbated by the French “legitimization” of the economic an¬ 
nexation of the Saar by means of the General Convention of March 3, 1950, 
signed in Paris by Foreign Minister Schuman and Herr Hoffman, Prime 
Minister of the Saar.^^ German public opinion was as severely antagonized 
by this step as French public opinion was pleased. It was now clearly in¬ 
cumbent on the French authorities to mollify German resentment by show¬ 
ing that they were not attempting to bind Germany hand and foot forever. 

Tlie striking proposals in the Schuman Plan had wider implications than 
peace between France and Germany. The unification of Western Europe 
was the ultimate aim. In this way Franco-German rivalry might become 
less of a danger to world peace. French Prime Minister Schuman declared: 

A united Europe will not be achieved all at once, nor in a single framework; 
it will be formed by concrete measures which first of all create a solidarity 
in fact. ... By pooling basic production and by creating a new high author¬ 
ity whose decisions will be binding on France, Germany and other countries 
who may subsequently join, this proposal will create the first concrete 
foundation for a European federation which is so indispensable for the pres¬ 
ervation of peace.^® 

2® See Chronology of International Events and Documents (London: Royal Institute 
of International Affairs, March 1950), p. 163. 

®®The text of M. Schiunan’^s iftatement is in The New York Times, May II, 1950. 
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Here, then, was a pragmatic approach to the German problem and Eur<^ 
pean union along “functional” lines. Let the European nations establis 
European institutions to manage such segments of their international life 
as they were wilhng to yield to supranational control. In this way a sense 
of community would be encouraged and a more comprehensive political 
union would become possible. 

This is sometimes called the “sector” apiJroach to Western European in¬ 
tegration. It has been suggested by tlie French in other fields of activity 
such as agriculture (The Pllimlin Plan). It became politically fashionable 
because it was politically feasible. When, as we shall see, efforts in the 
Council of Euro£)e to unite Europe by direct action failed, largely owing 
to British opposition, unification hopes were transferred to the functional 
approach. The Schuman Plan became both a symbol of unification and a 
first step. 

On this basis, M. Schuman proposed that the steel and coal industries of 
France and Germany, and of any others in Europe who cared to join, 
should be unified under a single authority. All comers would have equal 
rights, and the authority would work not for any one nation but for the 
interests of all. The invitation was quickly taken up by Belgium, Germany, 
Italy, Luxembourg and, with some hesitation at first, the Netherlands. 
Negotiations began on June 20, 1950. 

Britain was conspicuous by her absence, and many for a time wondered 
if the Plan would be stillborn for this resaon. Without British production 
thrown in tlie balance, would not Germany rule the industrial roost? Brit¬ 
ain’s attitude was shaped by the Labor Government. For a while the Brit¬ 
ish Government held the door ajar, but on June 13 the National Executive 
Committee of the Labor Party slummed it shut. A policy statement entitled 
European Unity was issued: “European peoples do not want a suprana¬ 
tional authority to impose agreements.” Cooperation between responsible 
governments was held to be the proper course. Partisan tones rang loud 
in the allegation that a supra-European authority “would have a perma¬ 
nently anti-socialist majority and would arouse the hostility of European 
workers.” “Vital British interests” were advanced as reasons for rejection 
since Britain’s ties to the Commonwealth were stronger than bonds with 
Europe. 

Finally tlie Labour Party camiot see European unity as an overriding end in 
itself. Britain is not just a small crowded island off the western coast of 
Continental Europe. She is the nerve center of a world-wide Commonweidth 
which extends into every continent.®^ 

For his Government, Mr. Attlee announced in the House of Commons 
that there was a vast difference between surrendering sovereignty to insti¬ 
tutions such as the OEEC, which were responsible through ministerial 

European Unity, Labor Publications Department (London: Transport House, 
1950), p. 6. 

«lWd., p. 4. 
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representatives to national legislatures, and handing over vital economic 
forces to an independent supranational authority responsible to nobody. 
Moreover, many Britains distrusted the less stable governments of some 
continental countries. Finally, Britain had ties with the United States closer 
than those of any other European power. She had received special treat¬ 
ment from Washington through the postwar British loan. She was still an 
equal partner in the Combined Chiefs of Staff. Perhaps she would fare 
better remaining somewhat aloof from Europe. 

The six contincntdl powers, however, had set their course and were deter¬ 
mined to steiini idicnd. After ycHrdonfi negotiations, a Treaty Constituting 
the European Coal and Steel Community was signed on April 18, 1951, 
by the Foreign Ministers of France, the German Federal Republic, Italy, 
Belgium, the Netherlands and Luxeinbourg.-’*'* In May of 1951 the Con¬ 
sultative Assembly of the Council of Europe did all in its power to hasten 
events by v oting 80 to 7 to urge the participating i^owers to speed ratifica¬ 
tion and the other powers to cooperate with the plan. It was subsequently 
ratified by the respective national parliaments and entered into force on 
August 10, 1952. By May 1, 1953, common markets for coal, steel and 
scrap iron had become operative as tariffs, quotas and exchange controls on 
these materials were swept away. 

Organization Under Treaty 

Structure, The Community has a federal-type organization with authority 
divided between institutions representing the Community and institutions repre¬ 
senting the states. 

The High Authority. It is composed of nine members designated for six years 
and chosen for their general competence. They arc not responsible to their 
national governments; they neither report to them, nor do they receive instruc¬ 
tions from them. Eacli state, in turn, agrees to respect their “supranational 
character.” It is similar in character to the Commissariat of the EDC. The gov¬ 
ernments or the member states designate eight meml^ers by agreement among 
themselves. These eight then elect a ninth member by a majority of five votes. A 
President and a Vice President of the High Authority are designated by a similar 
procedure. M. Jean Moniiet, actually the architect of the proposals put forward 
by M. Schuman, became the first President. The High Authority acts by majority 
vote. It issues decisions, recommendations, and opinions, and its decisions are 
“binding in all their details.” It is the Community's executive agent. 

A Consultative Committee is “attached to the High Authority,” consisting of 
between thirty and fifty-one members selected in their individual capacity from 
the ranks of “producers, workers and consumers and dealers in equal numbers.” 
The members arc appointed by the Council (de.scribed below). The High 
Authority may consult the Consultative Committee on any matter and is required 
to do so in the case of recommendations or decisions relating to the principal 
objectives of the treaty regarding production, marketing, pricing and employ¬ 
ment. 


33 Sec Treaty text in Senate Document, Executives Q and R, op. cif., pp. 255-328. 
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The Assembitj. It is composed of “representatives of the peoples of the mem¬ 
ber States of the Community” selected by the pjirliaments of each member state 
from thc'ir own membership once a year or by “direct universal suffrage, accord¬ 
ing to tlu; procedure determined by each respective High Contracting Party.” 
Germany, France and Italy have eighteen delegates each; Belgium and the Neth¬ 
erlands, ten (\ich; and Luxembourg, four. It designates a President and other 
officers from its membership. It meets in annual session to review the work of 
the Authority — specifically tlu^ general rex)ort which the latter submits to it. It 
may submit questions to the High Authority and, by a two-thirds vote of the 
mernix'rs present and voting, representing a majority of the total membership, 
it may censure the Authority and compel its members to resign. The High 
Authority, is, there!ore, in large measure respotisible to this re])resentative body. 
The treaty establisfiing the European Defense Community provides that this 
Assembly shall be common to both Communities. 

7'he CounciL Tiiis is more of a conventional diplomatic-type body added to 
the orginal French proposals on the insistence of the Belgians. It is composed of 
one minister from each of the six participating countries. It is similar, therefore, 
to the Council of the Europ(?an Defense Community but comprises ministers 
other than Defense Ministers. Its purpose is to harmonize “the action of the 
High Authority and that of the governments, which are responsilile for the gen¬ 
eral economic policy of their countries.” The Council has considerable authority. 
On tlie> most important matters covered in the Treaty the High Authority is re¬ 
quired to consult the Council. The latter has the right to advance proposals to 
the Higli Authority, and, since it approves much of the critical work of the 
Authority, such as the fixing of prices or allocations to meet a shortage situation, 
it has the whip hand. Some of the Authority's actions require the unanimous 
decision of the (]o\incil and some require a weighted majority based on a per¬ 
centage of the total value of coal and steel produced in the Community (Article 
28). In crucial matters, the age-old princiide of unanimity based on the prin¬ 
ciple of onc-stalc-onc-vote still obtains. Specifically the Council must be con¬ 
sulted by the Authority before loans are granted to carry out investment pro¬ 
grams and before measures are taken to offset adverse economic eflects caused 
by steel or coal production shifts. Yet there is a great deal the High Authority 
may do even in the absence of Council unanimity on certain matters. For much 
of the Community s work the Council and the Authority are simply required to 
“consult together and exchange information.” The Authority, therefore, appears 
to have greater discretion than the propo.scd Defense Community’s Commissariat. 

The Court, Judicial functions are carried out by a court comprising seven 
judges, appointed for six years by agreement among the member governments 
“from among persons of recognized independence and competence.” It is also 
the Court of Justice of the European Defense Community. It has the right to 
nullify the decisions of the other institutions in much the same manner that 
United States courts may declare laws unconstitutional. If one of its decisions or 
recommendations is annulled by the Court, for example, the High Authority must 
give effect to the annulment. It may consider complaints brought before it by 
member governments, companies and individuals. 

Relationship to the Council of Europe, The Community uses the seat of the 
Council of Europe for its meetings. Other arrangements link the two organiza- 
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Functions 

The Treaty establishes a “European Coal and Steel Community, based on 
a common market, common objectives and common institutions.” This 
single market serves over 160 million people in Western Europe and pools 
the coal and steel resources of the six participating nations. According 
to Article 2, 

The mission of the . . . Community is to contrif)ute to economic expansion, 
the development of employment and the improvement of the standard of 
living in the participating countries through the institution, ... of a com¬ 
mon market. . . . 

Article 4 would seem to dispose of the notion that the Community is a 
super-cartel. Quantitative restrictions on the movement of coal and steel, 
including import and export duties “or charges with an equivalent effect,” 
are prohibited. Discrimination among producers, buyers or consumers is 
forbidden as are subsidies or state assistance or “restrictive practices tend¬ 
ing towards the division of markets or the exploitation of the consumer.” 

The High Authority does not own a coal mine or operate a steel mill. It 
has no direct power to close inefficient factories or shift workers from one 
location to another. But it has wide authority to develop free competition 
in a single market. The result should be a reorganization of the European 
coal and steel industries in an economically efficient manner. It should also 
make it impossible for any single partner to monopolize Western Europe’s 
war-making potential. 

The Community, through its High Authority, polices both the member 
states and the coal and steel industries. Against the states it will enforce 
the provisions of Articles 3 and 4 looking to a “common market.” State 
action is not permitted that will benefit one partner at the expense of 
another. Vital policies regarding the production and marketing of steel are 
left in the hands of a “European body” executing what is, in effect, an 
organic law of a European Community. With respect to the industries, the 
High Authority will enforce the treaty provisions designed to achieve a 
free, competitive market. Yet in accordance with Article 83, “the establish¬ 
ment of the Community does not in any way prejudice the regime of own¬ 
ership of the enterprises subject to the provisions of the present Treaty.” 
In other words coal and steel may be nationalized or left to unregulated 
free enterprise so far as national governments are concerned. But all enter¬ 
prises, however owned, must conform to the Treaty provisions regarding 
a single market operating under free competitive conditions in the Com¬ 
munity as a whole. National boundaries, in short, will have little effect on 
the conditions attending the marketing of coal and steel. 
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There are, in addition, many promotional and informational aspects of 
the Community’s work. Under Title Three of the Treaty dealing with eco¬ 
nomic and social provisions, its High Authority consults governments and 
enterprises to collect information regarding markets, prices, technical devel¬ 
opments and expansion programs. It publishes such information to the 
extent necessary to accomplish its mission but may not rc\ eal “a profes¬ 
sional secret” under penalty of a suit for damages before the Community 
Court. The High Authority may imi)ose fines ui)on those enterprises which 
knowingly furnish false information. 

The High Authority has a limited power of the purse. It obtains funds 
by placing levies, limited in the Treaty, on the j)roduction of coal and steel 
and by receiving grants or borrowing. The levies are intended to cover the 
administrative expenses of the Community and expenses incurred in shift¬ 
ing workers from ineflicient enterprises, indemnities for workers unem¬ 
ployed owing to new technical processes until they are retrained, and pay¬ 
ments to cover “special difficulties” under abnormal conditions leading to 
a reduction of labor requirements. Funds obtained by borrowing may be 
used by the High Authority only to grant loans. It may also guarantee 
loans which enterprises obtain elsewhere. In this way the High Authority 
facilitates investment programs that are necessary for industrial expansion. 

Two questions at once arise. Is the Community truly “supranational” in 
character? Is it a super-cartel as some American observers believe? Time 
alone can answer these questions. The intent of the Treaty’s framers pro¬ 
vides an affirmative answer to the first question and a lu^gative answer 
to the second. Yet for a time at least the Ministerial Council will probably 
be more influential than the Assembly. The balance between these bodies 
will depend on the over-all political relations among the participating 
powers. If these governments remain in agreement on the purposes and 
principles of the Treaty, the Council will not often veto the measures taken 
by the High Authority. The latter then becomes an executive agent whose 
relationship with the Assembly may grow in importance. At present the 
latter’s role appears subordinate to that of the Council. But popular assem¬ 
blies have a way of extending their influence. This, as we shall see, has 
Ix^en the experience of the Consultative Assembly of the Council of Europe. 
If the work of the High Authority proves satisfactory to European pro¬ 
ducers and consumers, European solidarity will be enhanced and govern¬ 
ments will be less inclined to disagree. Under these circumstances, the 
Council may recede backstage in favor of the Assembly, which may be¬ 
come the focal point of the special interests and pressures that are Euro¬ 
pean rather than French, German or Belgian. In this event the High Au¬ 
thority, as executive agent, will be answerable to a democratically con¬ 
trolled and politically responsible body. 

Moreover, regulatory and technical bodies like popular assemblies also 
have a way of developing considerable influence. The High Authority, in 
its day-to-day business, may well develop a wide latitude of discretion in 
its regulatory functions by the very nature of its operations. It has some 
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of the attributes of a United States regulatory commission. It will be the 
source of much technical information difficult for popularly elected repre¬ 
sentatives or appointed ministers to fathom. It will make important deci¬ 
sions affecting [hv. lives of many Europeans. It inevitably will attract the 
attention of consuiiK'rs, managers and workers who seek special favors. It 
has the capacity to become a vital European institution politically and 
economically. 

It is the ])owers of th(' High Authority in abnormal periods of stress and 
strain which arouse suspicions in the United Slates that a new type of 
cartel may be in the making although the expressed objective of the Treaty 
is to fashion a single market free of restrictive practice's in restraint of trade. 
In tlie first place, a fi\'e-year transitional period is pi'iinitted following the 
creation of the common markets. During this period many tortuous adjust¬ 
ments will liave to be made. High-cost Belgian coal, for example, will 
have to be protected until workers shift to other industries or more efficient 
production methods are introduced. The same general condition exists 
wnth rc'sjiect to Italian steel production which, for a time, will require pro¬ 
tective measure's to avoid disturbing hardships. 

In the sc^cond place, excejitions to the general rules of the Treaty may be 
made? in periods of abnormal stress. Article 58 provides, for example: 

111 case of a decline in demand, if the High Authority deems that the 
Communit)' is faced with a period of manifest crisis . . . , it shall, after con¬ 
sulting the Consultative Committee and with the concurrence of the Council, 
establish a system of production (piotas . . . [and] may in particular regu¬ 
late the rate of operation of the enterprises by appropriate li'vies on ton¬ 
nages exceeding a reference level defined by a general decision. 

Here governmental arrangements in restraint of trade are clearly per¬ 
mitted. Here is authority to regulate a free competitive market in times of 
stress. Yet the over-all objectives of the Treaty remained clearly pointed in 
the opposite direction. There is a world of difference, moreover, between 
price fixing and production quotas fixed by private comjianies in a cartel 
and such arrangements made' by public authority with institutions estab¬ 
lished to direct its work in the public interest. The High Authority offi¬ 
cially oi^erates under standards set by the Assembly with the guidance of 
Council and Consultative Committees. These officials may be censured 
and even compelled to resign by the Assembly. Redress of grievances may 
be sought in the Court of Justice, which may nullify decisions of the Coal 
and Steel Community if such decisions do not square with the Community’s 
fundamental law. A system of public law and administration and political 
accountability is developing that is analogous to a national legislative and 
administrative process. The path taken by the Community will depend on 
circumstances largely beyond its control, world economic conditions and 
the character of international relations. If the Coal and Steel Community 
is faced with difficulties such as low-cost production in Asia or higher in¬ 
dustrial efficiency in the United States, the High Authority will be ready 
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to coordinate the policies ot ah Western European steel producers. If eco¬ 
nomic agreements with non-European powers are necessary the Authority 
will be in a position to enforce them. The Community may well lessen 
rather than empha.<?izc the drawbacks of cartels. 

More important is the possibility that the Community may provide an 
avenue to the nirvana of friendly Franco-German relations. For example, 
the Ruhr Authority established after World War II to control German in¬ 
dustrial might was more willingly abandoned by the French as the Coal 
and Steel Community prepared to take hold. The Community, in .short, 
seemed to be a most promising step toward fed(?ration and a solution of the 
Franco-German problem. A real doubt, however, was whether the Com¬ 
munity could accomplish its task in the last analysis without a more fully 
developed European political authority to enforce its will. 

Suggestions for Further Reading 

See list at end of Chapter 26. 




The Council of Europe 


“Our constant aim must be to build and fortify the strength of the 
United Nations. Under and within that world concept we must re¬ 
create the European family in a regional structure called, it may be, 
the United States of Europe. The first step is to form a Council of 
Europe. ... In all this urgent work, France and Germany must take 
the lead together. Cheat Britain, the British Commonwealth of Na¬ 
tions, mighty America, and 1 trust Soviet Russia — for then indeed 
all would be well — must be the friends and sponsors of the new 
Europe and must champion its right to live and shine.” 

— Winston Churchill ^ 


The pages of history are strewn with proposals to unify Europe. The 
Council of Europe is the most recent and the most likely of the develop¬ 
ments in this direction. Yet its establishment in 1949 has revealed serious 
differences within its ranks. “It is at once a goal, a stepping stone, and a 
foil.” ^ Broadly speaking, there arc two schools of thought regarding the 
Council. One, led principally by French and Belgian statesmen, has sought 
from the beginning to transform the Council into a European Federal gov¬ 
ernment. Another, led principally by the British, feels that to follow such a 
course would be to move too fast too soon. But these views cannot be 
categorized nationally. There are diflferences of opinion regarding the 
means and desirability of uniting Europe among all European leaders. The 
supporters of the Council are agreed, however, that its task is to foster a 
closer unity of the European nations. The means, timing and degree are 
subjects of sharp debate. 

Yet from its opening session the Council of Europe has been a significant 
factor in European politics. No European government, in framing national 
policies, foreign or domestic, can afford to disregard the Consultative As- 

1 Speech at Zurich, September 1946. The text is reproduced as Appendix B in Andrew 
and Frances Boyd, Western Union (Washington: The Public Affairs Press, 1949). 

^ Alan de Rusett, Strengthening the Framework of Peace (London: Royal Institute of 
International Affairs, 1950), p. 115. 
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Yardley in the Baltimore Sun 

''YOU NEED A YOUNGER MAN" 


sembly’s resolutions or the temper of its debates. One reason is that the 
notion of Europc'an union has a long, honorable and popular tradition. 
Today it tires the iiuagiuation of many leaders and ordinary citizens. 

How It Came About 

The roots of European union lie deep in history’s soil. The conquest 
of Julius Caesar in the first century b.c. linked the areas of present-day 
France, England and the Low Countries to the older Roman territories of 
Italy, Spain and the Balkans. The Christian Church arose from the ashes 
of the Roman Empire to preserve a Christian and European cultural and 
spiritual unity that remained firm for centuries. Furthermore after the 
Empire declined and fell, a semblance of unity was restored when Charle¬ 
magne, king of the Franks, was crowned Emperor of Rome by Pope Leo III 
in St. Peter’s on Christmas Day, 800 a.d. Although Charlemagne’s empire 
fell apart with the quarrelling of his heirs, the notion of a “Holy Roman 
Empire” persisted in the eastern or German scetion until officially interred 
by Napoleon in 1806. A union of the' peoples of Europe remained the ideal 
of many thinkers including Dante, Pierre Dubois, the Due de Sully, Wil¬ 
liam Penn and jean Jacques Rousseau.*'* 


See Chap. 2. 
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The peace plans of Jeremy Bentliam (1793) and Immanuel Kant (1795) 
marked a turning point after which European unification was no longer 
thought of as the key to world peace. Their concern was with the entire 
world including colonies, international trade and world armaments. TIumi 
thinking led ultimately to the League of Nations and the United Nations 
rather than to European federation. Yet the ideal of European unity was 
fanned in the nineteenth century by the writings of Victor Hugo, the con¬ 
quests of Napoleon and the “Young Europe Movement” led by Giusex)p(' 
Mazzini. But Napoleons and Mazzini’s projects boomeranged. Both stim¬ 
ulated nationalist sentiments that in the end collidt^d with the ideal of 
European federation. 

A new stimulus was provided by the agonies of 1914-18, and in 1923 the 
Pan-Europe Movement was initiated by Count Richard N. Coudenhovc*- 
Kalergi. Its aim was “the cremation of a European (Confederation in which 
sovereignty and equality would be preserved.”^ All continental countries 
were to be included save, prophetically enough, Britain and the Soviet 
Union. The former was held to have overseas interests that would weaken 
Europe's cohesion. The latter was thought to menace Europe’s peace. Tin? 
movement attracted the support of many statesmen, including Edouard 
Her^riot, Aristide Briand and Ernest Bevin. Its high-water mark was 
reached when Foreign Minister Briand informally presented some sugges¬ 
tions at a luncheon meeting during the 1929 session of the League Assem¬ 
bly. On May 17, 1930, the Briand Memorandum on European Federal 
Union was sent to the twenty-six other European members of the L(^ague.'‘ 
Unhappily the project was talked to death until the rise of National Social¬ 
ism in Germany, changes of government in France and England, and the 
fiasco of the proposed Austro-German Customs Union ended the Locarno 
era of good feeling.® In the face of depression and rising international ani¬ 
mosities, a special “League Commission for European Union” madt*. 
negligible progress. 

Actually M. Briand drew no revolutionary rabbits from his silk hat. He 
did not envisage a real federal union since his proposals were in no way to 
affect “any of the sovereign rights of the states which are members of such 
an association.” Its object was 

a federation based on the idea of union and not of unity — that is to say, 
a federation elastic enough to respect the independence and the national 
sovereignty of each State while guaranteeing to all the benefits of collective 
solidarity in the settlement of the political questions affecting the destiny of 
the European commonwealth. . . . 

It was not to rival the League but to supplement it. Its machinery was to 
include a European Conference, a Secretariat and a Permanent Political 

* Quoted in European Movement and the Council of Europe (London and New York: 
Hutchinson for the European Movement, 1949), p. 28. 

5 Memorandum on the Organization of a System of European Federal Union — a 
translation is included as Appendix A in Andrew and Frances Boyd, op. cit. 

^ See Chap. 5. 
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Committee. It was to consider economic and cultural coopeiation. It was, 

in short, to be a loose association, entente or, at the most, confederation of 

European states within the global framework of the League. 

The European Movement 

Once more, after World War II, further progress was Stimulated by 
horrible destruction, waste and suffering. The common experience of many 
countries in the Nazi occupation, in the Resistance movement and in the 
Allied liberation had psycliological consequences favoring postwar collabo¬ 
ration. Cooperative programs, including Benelux among others, developed 
in London among governments in exile. But the war was not enough. 
Winston ChiirchiU’s plea for union with France during the military disas¬ 
ters of June 1940 was hopelessly late. Nor did further results obtain from 
a secret memorandum of October 1942 in which Churchill told the British 
War Cabinet that a “United States of Europe” would be necessary to stem 
Russian barbarism; nor from his appeal in a world-wide broadcast on March 
22, 1943, “that under a world institution embodying or representing the 
United Nations there should come into being a Council of Europe.” An¬ 
other danger that forced Europe's provid nations to huddle together about 
the warming fire of proposed union was the blast of the cold war precipi¬ 
tated by Soviet expansionism. Finally the moral encouragement of the 
United States strengthened the impetus that launched a new and more 
promising “European Movement.” 

When Mr. Churchill spoke at Zurich University on September 19, 1948, 
he found a more receptive audience for the United Europe idea than he 
had during the war. He asserted that there was only one path which the 
European nations could follow. 

It is to create the European family, or as much of it as we can, and pro¬ 
vide it with a structure under which it can dwell in peace and safety and 
freedom. We must build a kind of United States of Europe. 

He recalled the suffering and privations of Europe's citizens and the decline 
in prestige of the European states acting at cross purposes. 

The speech provided welcome propaganda ammunition for a number of 
new organizations that soon sprang up, including among others: 

The European Union of Federalists, founded by Dr. Henry Brugmans, 
which held Congresses in Amsterdam in 1947, in Montreux in 1947, and in 
Rome in 1948; 

The Economic League for European Cooperation under Paul Van Zee- 
land, former Prime Minister of Belgium; 

The French Council for United Europe, headed by Raoul Dautry and 
Edouard Herriot* 

7 Both incidents are described by Professor F, L. Schuman in "The Council of 
Europe,*’ The American Political Science Retnew, Vol. 45, No. 3 (September 1951), 
pp. 725-726. Mr. Churchill asserted that the Council "must eventually embrace tlie 
whole of Europe. ..." 
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Nouvelles Equipes Internationales under Robert Bichet, a former French 
Minister; 

The Socialist Movement for United States of Europe, headed by Michel 
Rasquin; 

The European Parliamentary Union, led by Coudenhove-Kalergi; and 

The United Europe Movement, founded by Winston Churchill himself in 
1947 with Duncan Saiidys as Chairman. 

To avoid duplication and needless confusion many of these organizations 
were spliced together in December 1947 into an International Committee 
of Movements of European Unity with Duncan Sandys as Executive Chair¬ 
man and Dr. J. H. Retinger as Secretary-General. Not only were they 
agreed on the need for Europe to unite; many also hoped eventually for 
world government. The Committee’s first Congress was held at The Hague, 
May 7-10, 1948. The meeting was a direct ancestor of the Council of 
Europe.^ Eight hundred Europeans attended, including distinguished pub¬ 
lic figures such as Princess Juliana, who delivered the welcoming address 
in the Netherlands Parliament Building. Discussions were conducted in 
three separate committees dealing with the political, economic and social 
and cultural aspects of union. Many resolutions were adopted unanimously 
by the Congress which declared: 

Human dignity is Europe’s finest achievement, freedotn her true strength. 
Both are at stake in the struggle. The union of our Continent is now needed, 
not only for the salvation of the liberties we have won, but also for the 
expansion of their benefits to all mankind. Upon tliis union depend Europe s 
destiny and the world’s peaec.^ 

The Congress declared that the European nations must “transfer and merge 
some portion of their sovereign rights,'’ that a Eluropean Assembly and a 
Court of Justice should be established and a Charter of Human Rights put 
into force. 

By October 1948 the International Committee instituted the “European 
Movement” on a permanent ba.sis with Winston Churchill, Leon Blum, 
Alcide de Gasperi and Paul-Hcnri Spaak as Honorary Presidents. Its struc¬ 
ture was organized in February 1949 at a Second Congress in Brussels. An 
Executive Committee of the European Movement was established which 
forwarded proposals for a European Assembly to the Brussels Pact powers. 

Diplomatic Steps 

The next steps were taken by the diplomatists as governments responded 
to public opinion on both sides of the Atlantic. Events already described, 
such as the Czech coup, the Berlin Blockade, the Truman Doctrine and 
the Marshall Plan riveted public attention on Europe’s weakness and tra¬ 
vails. Developments that led to the Brussels and Atlantic Pacts and the 

8The story of this organization is told in Paul Reynaud, Unite or Perish (New York: 
Simon and Schuster, 1951), pp. 191-192 and European Movement and the Council of 
Europe, pp. 38-^4. 

» See Andrew and Frances Boyd, op. cit.. Appendix H. 
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OEEC also gave rise to the Council of Europe, Leaders such as Premier 
Spaak of Beigium, Count Sforza of Italy and Georges Bidault of France 
were emphatic that Europe must unite. Echoes came from British leaders 
of both parties but were rather faint when anything more than intergovern¬ 
mental collaboration was proposed. 

As early as July 1947 Georges Bidault had proposed that the Permanent 
Commission of the Brussels Pact Council investigate the establishment of 
a European Assembly.’® In October the Brussels Consultative Council 
established a “Committee for the Study of European Unity.” The Commit¬ 
tee was confronted with two points of view. The French and Belgians 
indicated they really sought European unity by proposing a Euroix^aii 
Assembly. The British countered with a Council of Ministers to be ap¬ 
pointed by Cabinets and to be held in close check, so that while it might 
discuss “all matters of common concern” it could not discuss matters of 
defense or economic problems that fell within the scope of OEEC. The 
British government at that time preferred to restrict European unity to 
intergovernmental cooperation while the French, Belgians, and to some 
extent the Dutch governments sought supranational institutions. Until he 
got a green light from the C^ommonwealth Conference of October 1948, 
Ernest Bevin stoutly maintained that until '‘Governments have settled the 
issue of defense, economic cooperation, and the political developments 
which must follow ...” the creation of a European Assembly would be 
like “putting on the roof before building the house.”An obvious com¬ 
promise was reached when the Committee proposed that both a Council 
and an Assembly be established. 

On January 28, 1949, the Brussels Consultative Council announced that 
fi\x^ Western Union powers were ready to accept the compromise to estab¬ 
lish “a Council of Europe consisting of a ministerial committee meeting in 
private and a consultative body meeting in public.” Since they had been 
imabl(3 to agree on the composition of the latter, a further compromise pro¬ 
vided that the delegates were to be chosen by whatever method each 
country might prefer. Later agreements stated that the Consultative As¬ 
sembly would be purely advisory, would meet only once a year and must 
not discuss defense matters. 

In March other powers — Sweden, Denmark, Norway, Italy and Eire — 
joined the Brussels powers’ discussion. The European Movement was regu¬ 
larly consulted and in April held a non-governmental European Economic 
C^onference which advocated full economic union. On May 5, 1949, the ten 
European Foreign Ministers signed the Statute of the Council of Europe’^’ 
which received sufficient ratifications to come into force on August 3, 1949. 

The Council of Europe, it should be noted at once, was born of a union 
between public opinion and governmental action. Public support for closer 

Rpynand, op. n't., p, 195. 

The New York Tiims, September 16, 1948. 

*“See Documents on European Recovery and Defense (London: Royal Institute of 
International Attairs, 1949), p. 140. 
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relationship among the European states came to a head in the unofBcial 
European Movement whose propaganda did much to prompt gox crnmcnts 
to take tlie necessary constituent measures. Tlie child, moreover, displayed 
characteristics inherited irom both parents. There was some piomise oi a 
true European governing body that would be sustained by a European 
point of view. There were also unmistakable signs of a traditional inter¬ 
governmental diplomatic body. It would take time to form the ollspring’s 
final character. 

Structure 

Membership. Under Article 4 of the Statute any European state may be a 
member on invitation of tbc Committee of Ministers by a two-thirds vote (Artick^ 
20, par. c.) which leaves this important clement of control in tlie hands of gov¬ 
ernmental delegates. Tlie Committee, howexcr, agreed under some pressure in 
November 1949 to “consult” the Assembly before inviting new states to member¬ 
ship. 

Every member, under Article 3, “must accept the princijilcs of the rule of law 
and the enjoyment by all, within the Councirs jurisdiction, of human rights and 
fundamental freedom, and collaborate sincereh' and effectively in tlie realization 
of the aim of the (aiuncil as specified in Chapter 1.” This Chapter states the aim 
to be the achievement of “a greater unity between its Members” by discussion 
and agreement on matters of common concern in economic, social, cultural, scien¬ 
tific, legal and administrative matters. 

Article 5 provides for associate members which are entitled to bo represented 
only in the Consultative Assembly. Groc’ce, Turkey and Iceland were admitted 
as full members in August 1949. In March 1950 Western Germany and the Sam* 
were invited to become associate members, and the former became a full member 
on May 2, 1951. Only five European countries that an* not Soviet satellites 
remain outside the C^ouncils membership: Austria (still occupied), Yugo.slavia, 
Portugal, Spain and Switzerland. Article 7 makes provision for the withdrawal 
of members; and Article 8, for expulsion for violation of the principles specified 
in Article 3. By 1952 there were fourteen full members and one associate. 

The Committee of Ministers. It consists of the foreign ministers of the mem¬ 
ber countries, each having one vote. Alternates from a member’s government may 
be designated. It represents the governmental element in the (Council of Europe 
and, under the statute, guides the work of the Assembly. Article 15 provides that 
“on the recommendation of the C^onsultative Assembly or on its own initiative, 
[the Committee] shall consider the action required to further the aim of the 
Council of Europe, including the conclusion of conventions or agreements and 
the adoption by governments of a common policy with regard to particular mat¬ 
ters.” Its conclusions arc forwarded to members by the Secretary-General. It 
may make recommendations to “Governments of members;” it may request such 
Governments to report on the action taken on such recommendations. 

Under Article 16 the Committee .shall, subject to the right of the Assembly to 
manage its own affairs within the limits of its authority, “decide with binding 
effect all matters relating to the internal organization and arrangements of the 
Council of Europe . . . , ” including financial and administrative regulations. 

Resolutions of the Committee, under Article 20, “require the unanimous vote 
of the representatives casting a vote, and of a majority of the representatives 
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entitled to sil on the Committee.” (This permits abstentions that do not consti¬ 
tute a veto, up to a point.) Procedural matters are decided by simple majorit>\ 
Voting has been a bone of contention. The British have insisted on unanimity, but 
a change in its rules of procedure on August 2, 1951, permitted the Council to 
reach decisions by “partial agreement” so that some members could proceed 
with a project while others stood aside. But the suitability of a partial agreement 
must be upheld by all the ministers voting.^*' 

Unless it decides otherwise the Committee meets privately in Strasbourg before 
each session of the C^onsultative Assembly and at such other times as it may 
decide (Article 21). The Presidency is rotated among the member states. 

The Consultative Assembly. Article 22 declares it to be “the deliberative organ 
of the Council of Europe. It shall debate matters within its competence under 
this Statute and present its conclusions, in the form of recommendations, to the 
Committee of Ministers.” Article 23 states that its agenda must be api)roved by 
the Committee of Ministers. 

Representatives and their substitutes are, under Article 25, “appointed in such 
manner as the government of [each] member shall decide.” All must be nationals 
of their states and none can at the same time be a member of the Committee of 
Ministers. Some have been appointed by Cabinets (British, German, Benelux, 
and the Scandinavian countries) and others elected by parliaments (French and 
Italian). Election has been the rule since 1951, and in practice all have been 
parliamentarians chosen in proportion to the voting strength of the parties of 


^8 The New York Times, August 3, 1951. 
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which they are members. Communists, however, are excluded by common agree¬ 
ment under the requirements of Article 1 that all members must accept the rule 
of law and fundamental human rights and freedoms. 

In 1952 it had 132 members appointed according to population among the 
member states. Since an agreement reached in September 1949, Britain, France, 
Germany and Italy each have eighteen representatives; Turkey ten; Belgium, 
Greece, the Netherlands and Sweden have six each; Denmark, Eire and Norway 
four each; and Iceland, Luxembourg and the Saar have three each. These reprtJ- 
sentatives are seated neither by parties, as in a national legislature, nor by coun¬ 
tries, as would be the case in a traditional diplomatic body, but in alphabetical 
order of their names. They speak and vote as individuals. 

The Consultative Assembly, under Article 28, adopts its own rules of procedun' 
and elects a President each session, who controls its proceedings but ‘‘shall not 
take part in the debate or vote.'* Paul-Henri Spaak was elected first President in 
August 1949 following his resignation as Belgian Premier and Foreign Minister 
and his withdrawal from the Committee of Ministers. Reelected in 1950 and 
1951 this vigorous ehamjiion of European unity chafed at the Councirs snail-like 
progress and lack of harmony. He re-signed in December 1951 to trumpet at the 
walls of Jericho from the outside. The President and six Vice-Presidents are 
elecUKl by majority vote in secret ballot. They comprise the Assembly’s “Bureau” 
which, within the limits of the agenda, manages the Assembly’s daily work. 

rhe Assembly decides the date and length of its sessions but may not meet for 
a period in excess of one month each year unless the Committee of Ministers 
agrees to an extension (Article 32). Its meetings are held in Strasbourg, tlie seat 
of the Council of Euro])e, in the Mamm de VEiiropey a prefabricated serni-perma- 
nent structure, functional in character and appearance and intended to serve as 
a temporary headquarters for perhaps ten years. All acts of the Assembly, save 
those relating to “internal procedure” require a two-thirds majority of the repre¬ 
sentatives casting a vote (Articles 29 and 30). The.se include “recommendations” 
to the Committee of Ministers, “resolutions” directed at its own committees and 
“declarations” for world-wide consumption. 

The Assembly’s work is done principally in six general committees that bear 
marks of both national and international practice: General Affairs (political). 
Rules of Procedure and Privileges, Economic Questions, Social Questions, Cul¬ 
tural and Scientific Questions, and Legal and Administrative Questions. Unlike 
the United Nations General Assembly each committee usually has twenty or more 
deputies distributed among the member states in close proportion to their Assem¬ 
bly representation. Committee membership is proposed by the Bureau and ap¬ 
proved by the Assembly. Each elects a Chairman and two Vice-Chairmen. A 
Rapporteur is selected for each subject under consideration. Reports and minor¬ 
ity reports may be made. The Committees have no power to summon witnesses 
suh poena. 

There is, in addition, a Standing Committee^ comprising the President, the 
six Vice-Presidents, the Six Chairmen of the general committees ex officio and 
fifteen other representatives. It meets at least four times a year between the 
Assembly's sessions to facilitate the latter s work by coordinating reports, resolu¬ 
tions and recommendations. 

A Joint Committee, established in August 1950, consists of five members of 
the Committee of Ministers and seven members of the Assembly, including its 
President. It acts “to maintain good relations between the two bodies and to 
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coordinate their activities.” A Credentials Committee includes twenty members 
chosen l)y Jot. 

The Secretariat: Articles 36 and 37 provide for a Secretarv-CeiUTal and a 
Deputy Sccretary-Cencral appointed by tlie Assembly on the recommendation ol 
the Committee of Ministers. Jacqiies-Camille Paris was the first to hold the top 
post. The stall, appointed by the Secretary-General, numbers roughly two hun¬ 
dred persons, who solemnly affirm that they will serve the Council conscientiously 
“uninfluenced by any national considerations.” They may not hold any other sal¬ 
aried post nor ])e a member of the Assembly or of any national legislature. While 
the Secretariat works lor both the AssemJdy and tlie Committee of Ministers, the 
Se"cretar\'-Geiu'ral is responsible to the latter “for the work of the Secretariat,” a 
safeguard against independent action by the Assembly. The cost of the Secre¬ 
tariat and other common expenses “arc shared between all members” on the 
basis of population (Article 38). The annual budget is prepared by the Sccretary- 
(general and approved by the Committee of Ministers. Each member pays the 
expenses of its own Representatives and Ministers. 

The seat of the Council of Europe is at Strasbourg. Its official languages are 
English and French. Other languages may be used under circumstances specified 
by the Assembly and ConimilU'e of Ministers. 

Functions and Performance 

Tile aim of the Council of Europe is “to achieve a greater unity between 
its Members” in order to safeguard the spiritual and moral values common 
to their heritage including individual freedom, political liberty and the 
rule of law. The members agree in principle that economic and social 
progress is dt'sirable and can be achieved only by closer unity between 
them. Implicit is a common understanding that the “Western'* way of life 
is endangered by totalitarian philosophy. 

How to achieve closer unity has not been agreed upon. The dilemma has 
emerged in a conflict between the Committee of Ministers and the Con¬ 
sultative Assembly, a conflict that has been the most persistent of the 
Councirs troubles and is perhaps inevitable owing to the fundamental 
differences in the character of the two component bodies. M. Paul Rcynaiid 
has said that one is for Europe and the other is against it.^'''* One is respon¬ 
sible directly to national governments and is therefore prone to be con¬ 
servative, slow and secretive in its business. The other, in contrast, is 
inclined to be bold, perhaps overly hasty and, because its members in 
the main are champions of change in search of public support, anything 
but secretive. The Assembly is responsible not to governments but largely 
to the individual conscnences of its members. While the delegates tend to 
represent national party points of view, they have, in their capacity as As¬ 
sembly delegates, no direct electoral relationship to the citizens at home. 
To some critics this is tantamount to being responsible to no one. 

Other differences are also evident. Differences in national point of view 

1** See T. G. B. Cocks, Procedure of the Consultative Assembly (Strasbourg: 1951), 
pp. 4-3-81. 

Reyiiaud, op. cit., pp. 196-197. 
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and in party points of view emerge in both bodies. Some European social¬ 
ists, including figures such as Andre Philip of France and Paul-IIenri Spaak 
of Belgium, have been anxious to take strong measures towards unity at 
once. But French Socialist Guy Mollet, the German Socialists (SPD) and 
the British Laborites have hung back. In fact neither major British party 
has been ready to take the plunge of full political union with the European 
countries or to weaken commonwealth ties. The split within the Assembly 
itself is often described as ‘"federalist” versus “functionalist.” 

The quarrel between Assembly and Gouncil came to a head almost at 
once. There has been nothing in the way of j^arty discipliiu', cabinet re¬ 
sponsibility or national traditions to bind the two together.In August 
1949 the Assembly, encouraged by the leadership of Winston Churchill and 
othe;rs, challenged the Committee of Ministers’ right to determine its 
agenda. Owing largely to the influence and skill of President Spaak, the 
Committee of Ministers was persuaded to liberalize its procedures in some 
respects and to approve s(wcral new agenda items.*" The Assembly, how¬ 
ever, has continued to be restless in its subordinate role as an advisory and 
consultative body. It has complained that its advice, in the form of num¬ 
erous resolutions and recommendations, was unheeded by the ('ommittc'c 
of Ministers or shunted off to other bodies such as the OEEC for further 
study. In 1950 these complaints forced the establishment of the “Joint 
Committee” to improve liaison between the two bodies. The Assembly’s 
efforts to call the iunr have been resisted by the Ministers on the ground 
that to grant the Assembly the dominant role would be to give it a measure 
of control over the policy of member governments. 

In fact both bodies have been forced to compromise. Although there 
has been no amendment to the Statute, the balance between them does not 
rest so strongly with the Council as formerly. Projects advanced by the 
Assembly, in turn, have been turned aside or blunted by the Committee. 
For example, the Assembly has abandoned for a time the “federalist” con¬ 
ception of European unity in favor of the “functional approach” which the 
Committee felt able to accept. On September 5, 1949, the Assembly ap¬ 
proved 88 to 2 a motion by R. W. G. Mackay, British Labor M.P., seconded 
by Andre Philip, a French Socialist, that the Assembly consider its goal to 
be the creation of a European political authority with limited functions 
but real powers.” The goal proved difficult to achieve. Most of the Brit¬ 
ish delegates, and soon the Scandinavian and Benelux representatives, 
balked at any genuine supranational or federal authority. The French then 
felt unable to stomach a continental federation without the British and the 
Scandinavians for fear of Germany, while the Germans alleged that a 
European union would be loaded in France’s favor. In November the 

Prof. F. L. Schuman feels that the roles of the two bodies approximate in some 
respects those oi independent branches of gov€;rnment under the AmtTiean principle of 
the separation of powers, op. cit., p. 734. 

S€?e Report on the Proceedings of the First Session of the Council of Europe, Cind. 
No. 7807 (London: HMSO, 1949), pp. 4—5. 

AS Schuman, op. cit., p. 735. 
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Council of Ministers poured cold water on the project As B consequence 
the Assembly changed direction and did not back up its General Affairs 
Committee which had been assigned the task of defining an authority with 
'Timited functions but real powers” and, in the close vote of 11 to 10 on 
November 19, 1950, had gone on record in favor of a federation with or 
without Britain. When the British and Scandinavian members admitted 
that their governments were iiiiprej^ared to yield any sovereignty though 
prepared to see others do so if they wished, the Assembly on November 23, 
1950, voted 82 to 19 with 16 abstentions to approve a report endorsing 
“functionalism” as the way to union. Specialized authorities were to be 
established by intergovernmental agreements to deal with specialized 
matters such as transportation, agriculture, etc. 

A sop was thrown to the federalists, however. Resolution Number 54 
was passed on the same day, 73-7-]6, recommending both the fusion of the 
Brussels Treaty Organization and the OEEC with the C^oiincil of Europe 
and the acceptance of the “Mackay Plan,” so named for the Laborite M.P. 
who proposed it. Under this plan the Assembly would become a lower 
chamber with authority to initiate and pass bills establishing spc^cialized 
authorities while the Committee of Ministers would became an upper 
chamber retaining its unanimity rule with power to accept or reject bills. 
An executive council of Ministers chosen from the lower house would be 
responsible to both chambers. Measures approved by both bodies would 
become part of the “law of the land” of each member of the Council of 
Europe superseding conflicting national legislation. In this way the Coun¬ 
cil of Europe would derive its authority by passing legislation and federa¬ 
tion might be achieved by stages. Individuals in the member countries 
would be bound by Council legislation that was supplemental to their 
national laws.^® 

Governments were not ready to accept the competition to their authority 
implicit in this compromise. On May 5, 1951, the Committee of Ministers 
refused to endorse the Mackay Plan noting that “it would be inadvisable, if 
they wished to preserve solidarity amongst the free countries of Europe, 
to pursue plans which by some are considered too ambitious and prema¬ 
ture.” 

Nevertheless, the two bodies have collaborated to some extent and reached 
agreement on a number of matters. One result of the work in the Council 
of Europe has been the “Convention for the Protection of Human Rights 
and Fundamental Freedoms” which was signed in Rome on November 14, 
1950, by the representatives of the fifteen countries. Envisaged is a Euro¬ 
pean Commission of Human Rights, elected by the Committee of Ministers 
on nomination of the Consultative Assembly, to investigate complaints from 
governments, groups and individuals after national remedies have been 
exhausted and to provide for the conciliation of disputes. A European 

The text of the Mackay proposal may be found in the Compilation of Recommenda¬ 
tions and Resolutions Adopted by the Consultative Assembly during the Second Session 
(Strasbourg: The Council of Europe, 1950). 
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Court of Human Rights is to judge cases where conciliation proves impos¬ 
sible. The Convention defers to national sovereignty since neither the 
Court nor the Commission can exercise its functions until the parties recog¬ 
nize its compcttmce. While the seeds were sown by the European Move¬ 
ment at the Hague Conference, the project actually took root in Treaty 
form in the Council of Europe. It is perhaps the Council’s first “legisla¬ 
tion.” 

The Assembly, moreover, is not a voice unheeded. National policies are 
influenced by events at Strasbourg. Although .specifically excluded from 
discussing methods of defense, the Assembly at its 1950 session went on 
record in favor of a “unified European Army.” Its committees have dis¬ 
cussed European economic integration, the Schuman Plan, a European 
passport, uinform social security laws and the like. 

The Eden Plan 

The year 1951 marked a turning point for the Council of Europe. The 
Assembly and the Committee of Ministers became more compatible because 
the initiative for European unity shifted away from the Council, which 
gradually found it had a more readily agreed-upon role to play. The prin¬ 
cipal steps may be sketched briefly. 

At the second part of the Consultative Assembly’s third session the 
British seemed to jeopardize the proposed Schuman Plan and European 
Army by announcing they could join neither. When the Assembly then 
rejected in a close vote a proposal to summon a constitutional convention 
for the six Schuman Plan nations, its President, Paul-Henri Spaak, promptly 
resigned. Declaring that the Assembly had accomplished little in three 
years and was “played out,” he assumed the Chairmanship of the Euro¬ 
pean Movement and spurred the drafting of a constitution by the Schuman 
Plan countries. “Little Europe” was now the gleam in the eye of European 
federalists. 

Yet the Council of Europe was thought to be too important to let go by 
the board. How was Germany to be rearmed as the United States insisted? 
How could a European Army be accepted as the price of German rearma¬ 
ment as the French demanded? How could the United Kingdom exert 
some influence over the “functional communities” which, despite her aloof¬ 
ness, were being established by the European powers? 'The United King¬ 
dom, in particular, realized that the Council might provide administrative 
arrangements to solve these policy riddles, and she suddenly shifted her 
field to become the Council’s ardent champion. 

Thus France, the United Kingdom and the United States announced at 
Washington in September 1951 their acceptance in principle of a European 
Army and the inclusion of Germany as an equal in the continental European 

2® See The European Convention on Human Rights (Strasbourg: Council of Europe, 
1952). 

21 American Committee on United Europe, The Council of Europe: Consultative 
Assembly, Report on Third Session, Part II, pp. 15-16. 
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A BRITISH VIEWPOINT 


Community which would be closely associated with the United States and 
Britain in all stages of its development. 

British ardor for the Council of Europe as a link between tlic Schuman 
Plan Members and the other members of the Council was announced by 
Mr. Anthony Eden, Secretary of State for Foreign Affairs, at a meeting of 
the Committee of Ministers in March, 1952. The “Eden Plan,” as it came to 
be called, was discussed and approved by the Assembly in its two sessions 
the following May and September. But Britain's voice in Europe's future 
was not to be too loud. While the Assembly expressed satisfaction that the 
United Kingdom in this way felt able to associate itself with the “special¬ 
ized authorities” or “communities,” it warned that such association “must 
not hamper in any way the normal functioning or development of the 
communities, especially of a Political Community.” 

A Constitution for "Little Europe" 

When the Assembly of the Coal and Steel Community held its first ses¬ 
sion in Strasbourg in September 1952, it was given a mandate by the six 
Foreign Ministers concerned to draw up a constitution for Europe. Because 
this task had been entrusted to the still unborn Assembly of the European 
Defence Community, it was necessary to create an Assembly ad hoc 

^Council of Europe News (Strasbourg: Directorate of Information, June 1052), 
pp, 5-4. 
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(Spaak’s suggestion) as a constituent body. It worked closely with a 
committee of the (Council of Euroi:)e, including a Jurists’ Committee and a 
Study Commission for a European Constitution of the European Movement. 
A draft constitution was presented to the Assembly ad hoc in March 1953.“*^ 
Thus the preparatory work for the creation of a federal authority was done 
both by the European Movement and the Council of Europe. 

In the September 1952 meeting of the Consultative Assembly, Foreign 
Minister Eden praised this effort but warned that “wider achievements em¬ 
bracing Western Europe as a whole . . . must not be forgotten.”-^ For 
military and economic cooperation, intergovernmental agencies such as 
OEEC and NATO were essential. Freedom in the West, he cautioned, 
“rests on the conjunction, in harmony and strength, of the British Common¬ 
wealth, Europe and the United States.” 

Conclusions 

Thus the Council was not, for a time, to become a political authority 
binding all fifteen members. It was rather to bridge the gap between the 
six European nations seriously considering federation and th(' other mem¬ 
bers who, despite their skepticism of political union, realized that their 
safety lay in association. On this point the Consultative Assembly and the 
Committee of Ministers could agree. 

Inevitably the horizons of national parliaments have been widened as 
delegates have returned from Strasbourg where fundamental and perennial 
problems of mankind are discussed as they affect Europeans. The gap 
between talking and acting, and between planning and policy is not as wide 
as might appear. Ministers and parliamentary delegates accredited to the 
Council of Europe are used to governing. While' some seek to preserve' free¬ 
dom of action for their home governments, meist are seeking new solutions 
to old j^roblemis and new ways erf organizing Europe’s political relationships. 
Its chief role at present is to serve as an informational and educative e)rgan 
for the “European” point of view. Its activities carry weight, morco\er, 
because the Council was set up by treaty among European ge)vernmcnts. 

Nor has this experience been entirely limited to Europeans. On May 12, 
1951, the Consultative Assembly unanimously resolvcxl that problems of 
common interest should be discussed by delegates of the two Houses of 
the United States Congress and of the Consultative Assembly. In No¬ 
vember fourteen nu'mbers of Congress met in Strasbourg with eighteen 
members of the Assembly to compare notes on union and on the social and 
economic ramifications of Europe’s rearmament effort.-’* Neither delegation 

Sec European Movement, FAirope Today and Tomorrow, Nos. 18-19 (St'ptember- 
October 1952), and Council ol Europe, Directorate of Irilorniation, Introductory Re- 
port of the Committee of Jurists on the Problem of a European Political Community, 
No. 2 (September 13, 1952). 

24 Consultative Assembly, Fourth Session II, Official Report, September 15, 1952, 
Doc. As(4) C.H.IO, pp. 9 and 14. 

2f» See The Council of Europe, Department of State Publication 4492 (Washington: 
Government Printing Office, 1952), p. 6 and The Union of Europe, Its Progress, Prob¬ 
lems, Prospects, and Place in the Western World, 82nd Congress, 2nd Session, Senate 
Doc. 90. 
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THE PLANS 


^HAT HAS BEEN DONE 

MILITARILY: Nine West European nations have contributed forces to over-all command 
of the North Atlantic Treaty Organization, with pledge to aid each other in event of attack. 

ECONOMICALLY: Six have formed Coal and Steel Community to create a free market in 
these commodities. Fourteen belong to Payments Union, a currency pool facilitating trade. 

POLITICALLY: Fifteen send delegates to the Council of Europe, an advisory group 
envisioned as the framework of a future parliamentary structure for a federated Europe. 

WHAT REMAINS TO BE DONE 

MILITARILY: The agreement signed by six nations to bring vital West German forces 
into an integrated Defense Community has yet to be ratified by the national parliaments. 

ECONOMICALLY: In many fields tariff obstacles, discriminatory practices and cartels 
persist, restricting production and flow of goods, thus keeping living standards depressed. 

POLITICALLY: The proposed federation of the Coal and Steel Community nations, plus 
others now in the Council of Europe, is only in paper stage, with many obstacles remaining. 



iUD GOALS THAT HAVE YET TO BE REACHED 

Chart on comparative resources is based on latest figures and — in the case of the 
Soviet Union — on current estimates. 
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had any official authority. The meetings were simply exploratory of com¬ 
mon interests. The Americans were disappointed at the European rehic- 
tance or inability to unite in a hurry and found the British chiefly to blame. 
The Europeans, in turn, asked embarrassing questions about United States’ 
tariff policy and aid for NATO. 

The climate of opinion at Strasbourg is more European than national. 
We have seen that delegates are seated alphabetically rather than as state 
delegates. National rivalries to date have had little play although the re¬ 
vival of German power and the Frenchman’s continued obsession for 
securitc provide a poteirtial source of national friction. There is no philos¬ 
ophy represented at Strasbourg that is alien or dangerous to Western lib¬ 
eralism. The Council of Europe is a camp of free men seeking to preser\ e, 
indeed to strengthen, their heritage. While there are advoc‘at(\s both of 
socialism and free enterprise all hands are agreed on the fundamental prin¬ 
ciple of defending the right of individuals to disagree. 

Yet the Council of Europe has many weaknesses. At times its Consulta¬ 
tive Assembly seems rudderless. Over the horizon, its founders are con¬ 
vinced, lies a better world free of ec'onomic privation and totalitarian 
pressure. But what is the cxiurse? The tasks at Strasbourg are vastly more 
complex than those confronting the Founding Fathers at Philadelphia in 
1787. The task of creation in Eurojie is also a task of demolition. Economic 
barriers, language barriers and institutional barriers of great magnitude 
must be razed. The West European nations have not shared a common 
historical development with similar institutions and a common political 
alk^giance as had the thirteen American colonies prior to the Revolution. 

So a true federation of Europ<;an states will take time. Meanwhile human 
ingenuity has devised new techniques of social cooiieration to tackle the old 
problems of defense, destitution and personal liberty. The Council of 
Europe has borrowed heavily from international organization and from 
national institutions. It is a hybrid which can be understood best by re¬ 
calling its antecedents. Early national parliaments did not have full and 
unquestioned authority to govern and the League of Nations could not act 
without the consent of all its members. 

Above all, nothing is immutable in human affairs. The .shift from feudal 
organization to national status involved a change in men’s loyalties. Such a 
change may be in motion in parts of Eurojie today, and the Council of 
Europe is an institutional expression of changing loyalties. 

Its growth seems predestined, because Europe’s political and economic 
patchwork has long been out of date. Certainly the plethora of European 
institutions that have grown in piecemeal fashion since 1945 cry for coordi¬ 
nation. The Council has addressed itself to that problem. It has served to 
focus attention on common problems growing daily more pressing to all 
Europeans in an age of advanced technology and clashing ideologies. It 
may prove able to keep alive the sparks of hope and idealism that remain 
in Europe. One wonders if it is not the most promising an,swer to totali¬ 
tarianism. 
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“Equality of status and freedom of association combined to ensure the 
effective independence of the Dominions; common allegiance, the 
unity of the Commonwealth.” — Nicholas Mansergii' 


The Commonweallh 

The British Commonwealth represents that rare phenomenon — a brood 
of dependencies which have attained maturity without bursting the family 
bonds. It is, of course, more a world-wide than a regional organization. 
The eight states — Australia, Canada, Ceylon, India, Pakistan, New Zea¬ 
land, the United Kingdom and the Union of South Africa — which make 
up the Commonwealth are located in every part of the globe, and each is 
an independent, self-governing entity. The legal thread on which these 
jewels are strung is almost indefinable. The Commonwealth is composed 
of states which differ from each other in culture, religion, language and 
governmental structure. Yet it has in many ways become a symbol of inter¬ 
national understanding and cooperation at its best. 

The Commonwealth is not an “organization” in the same sense as the 
Arab League and the Organization of American States. It was not “estab¬ 
lished”; nor does it have a constitution or formal administrative machinery. 
Indeed, the very term “Commonwealth” has never been officially or legally 
adopted. The Commonwealth of Nations is, rather, the result of a slow, 
evolutionary process by which the former British Empire, ruled from the 
United Kingdom, has been transformed into a free association of equal 
member states bound together by a common allegiance to certain principles 
symbolized by the British Crown. That the Commonwealth may have been 
“forced” on Great Britain as her Dominions and Colonies became too pow¬ 
erful to dominate, or that Britain encouraged the formulation of the Com¬ 
monwealth idea in an attempt to “salvage” as much of her empire as she 
could, is relatively unimportant in view of the fact that the process of 

1 "The Commonwealth at the Queen’s Accession," International Affairs, Vol. 29, No. 3 
(July 1953), p. 278. 
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Commonwealth development has been remarkably i)eaeeful and that the 
result has been an effeetive example of international collaboration. 

Origins 

As with so many British institutions, the Commonwealth seems to have 
evolved almost by accident. The germ of the idea grew out of the system 
of Imperial Conferences — a series of meetings which were themselves not 
lormally planned or instituted — which began in 1887 when leaders of the 
Dominions and Coloines came together in Londoii to celebrate Victoria's 
Golden Jubilee. For the next fifteen years the leading statesmen of the 
Empire met in the British capital whenever a great event brought them 
together. Conferences were held in 1897, the Diamond Jubilee year, and 
in 1902, when Edward VII was crowned. Then, at a conferenci' called in 
1907 to review the status of the Dominions and colonial areas, it was re¬ 
solved: 

That it will be to the advantage of the Empire if a Conference, to he called 
the Imperial Conference, is lield every four years, at wliiuh questions of 
cornrnon interest may be discussed and considered as between His Majesty's 
Government and his (iovcrnincnts of the self-governing Dominions beyond 
the seas. I’he Prime Minister of the United Kingdom will be ex officio 
President, and the Prime Ministers of the self-governing Dominions ex officio 
members of the Conference.- 

The Imperial Conference system operated during the First World War, 
when India was first represented, and was supi)lemented at that time by 
an Imperial War Cabinet, meeting in London \inder tlic British Prime 
Minister and charged with the task of coordinating the Commonwealth war 
effort with that of the mother country. This Cabinet was not an atteinx)t 
to suiDjilant the British X3arliainentary system with an enlarged imix*rial 
parliament and cabinet; it was, in effect, a council of allies, and did not 
meet after 1919. 

In 1923 an lmi)crial Conference was convened, and an Imi^erial Eco¬ 
nomic Conference was held concurrently. The Irish Free State, newest 
member of the Commonwealth, attended. The Conference of 1926 was a 
landmark. The Union of South Africa and the Irish Free State, the most 
nationalist elements in the Commonwealth, requested that the Conference 
define the relations of the Commonwealth members. The ensuing Balfour 
Report defined the rclationshij) in terms of complete autonomy and equality 
combined with cooperation. This Report was circulated at the 1930 Con¬ 
ference, approved by the members of the Commonwealth, and used as the 
basis for the United Kingdom act of 1931, entitled the Statute of West¬ 
minster. As much as any one document, this Statute could be considered 
the “constitution” of the Commonwealth. Its preamble stated that “the 

^Minutes of Proceedings of the Colonial Conference, 1907, Cmd. 3523 (London: 
Eyre & Spottiswoode for IIMSO, 1907), p. 82. Papers laid belore tlie Conference are 
printed separately in Cmd. 3524. 
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Crown is the Symbol of the free association of the members of the British 
Commonwealth of Nations . . . , ” and its provisions clarified the complete 
legal independence of the seven members then involved/'^ 

The world economic depression brought the Commonwealth nations to¬ 
gether in 1932 at Ottawa, Canada, where, on the initiative of the Domin¬ 
ions, it was agreed to set up an imperial preferential trading system to 
combat their common economic difficulties. The coronation of George VI 
in 1937 marked the last Imperial Conference, as World War II and its 
aftermath necessitated new changes in the Commonwealth concept. 

Each of the Commonwealth members entered the war of its own choice, 
but this time no Commonw'ealth War Cabinet was established. Neverthe¬ 
less, there was close coordination which motivated several proposals that 
the Commonwealth be formalized as a model international organization 
which could be the nucleus for wider international collaboration. There 
was also a consciousness of the changing world j)Osition of Britain in rela¬ 
tion to the United States and the Soviet Union and of the role which the 
Commonwealth might play in the postwar world. In 1943 Field Marshal 
Jan Smuts of South Africa, who had long been a Commonwealth leader, 
suggested that new regional relationships be formed within tlie Common¬ 
wealth. Each regional arrangement would remain part of the continuing 
Commonwealth, while the United Kingdom would be able to bind itself 
more closely to the western Euroiiean democracies. Smuts anticipated that 
the resultant West European area, supplemented by the Commonwealth, 
would form a “third force” capable of balancing the postwar bipolarity of 
power and thus of maii\taining world pcacc.^ 

This idea was carried further in 1944 by Lord Halifax, who stated that 
the war s end would find four great powers — the Unit(?d States, the Soviet 
Union, China and Britain. But, he addtnl, the fourth i)ower must include 
the British Commonwealth, Halifax advocated that the Commonwealth's 
unity of ideals be translated into a “unity of policy,” emphasizing that this 
did not imply any retreat from the Statute of Westminster.'^ These “Smuts- 
Halifax proposals” were severely criticized in Canada on the ground that 
they implied an unsv\itablc rivalry between the two focal powers and ran 
counter to the establishment of global security.^ However, the idea of 
regional arrangements within the Commonwealth was af)plaucled by Aus¬ 
tralia and New Zealand, which had already signed a regional cooperation 
pact (ANZAC Pact). 

Meanwhile, in preparation for the United Nations Conference scheduled 
to open in San Francisco on April 21, 1945, a meeting of the Commonwealth 
Prime Ministers was arranged. There had been no Commonwealth-wide 
meetings since before the war, when the last Imperial Conference had con¬ 
vened, but the Prime Ministers’ meeting in May 1944 was not an attempt to 

3 22 Geo. V, c. 4 (London: HMSO, 1931). 

4 The New York Times, December 12, 1943. 

The New York Times, January 25, 1944. 

3 See speech by Prime Minister Mackenzie King in House of Commons, The New 
York Times, February 1, 1944. 
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revive that institution, which would not have been acceptable to the mem' 
her states. It was, rather, an ad hoc gathering which had no formal agenda 
and issued no final statement. The purpose of the conference was to allow 
the United Kingdom Government to report to the other Commonwealth 
Governments on the events which had transpired at Yalta and Dumbarton 
Oaks relating particularly to the United Nations Organization. 

The role of the Commonwealth in the United Nations became an issue 
of some import in 1945. The U.S.S.R. had indicated that it would ask for 
United Nations representation for two of its Republics, the Ukrainian S.S.R. 
and the Byelorussian S.S.R., claiming that the Commonwealth’s unity would 
give Britain and the United States a disproportionately large representation. 
This charge was also hurled at Britain by segments of the American press. 
In April 1945 the Prime Ministers’ conference issued statements designed 
to refute these allegations. They read in part; “It is . . . quite possible both 
to be a citizen of the world and a member of a family. . . . The nations of 
the British Commonwealth will not go to San Francisco as a bloc bent on 
concerting their votes in opposition to those of others .... participation in 
the San Francisco Conference . . , will be as autonomous nations, each 
participating in its own right.”'' 

At the San k’rancisco Conference, Australia became a leader of the “small 
nations,” Canada and New Zealand were instrumental in drafting some 
of the final Security Council provisions of the Charter, and India provided 
the chairman of a technical committee. All six of the Commonwealth na¬ 
tions represented at San Francisco (Australia, Canada, India, New Zealand, 
United Kingdom and Union of South Africa) ratified the Charter in their 
own manner, and they have participated in all United Nations activities as 
independent states. 

Organization and Functions 

The Prime Ministers met again in London in 1946 to exchange views on 
such matters as drafting the peace treaties, the future of Germany, arrange¬ 
ments for military liaison, and economic cooperation in the South Pacific 
and Southeast Asia. At the end of tlicsc meetings, a statement was issued 
which affirmed the worth of the existing flexible method of consultation 
and pointed out “that the methods now practised are preferable to any 
rigid centralized machinery . . . [which] might even hamper the combina¬ 
tion of autonomy and unity which is characteristic of the British Common¬ 
wealth and is one of their great achievements.” The statement concluded 
with a declaration of support for the United Nations.® 

In August 1947 the new Dominions of India and Pakistan were estab¬ 
lished. The birth of an independent India had been long in coming, and a 
good deal of bitterness had been engendered during the years of British 
domination of the subcontinent. Because of this background, Indian na- 


Manchester Guardian, April 5, 1945. 
*The New York Times, May 24, 1946. 
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tionalists rejected the idea of Doininioii status (as did the Moslem national¬ 
ists of Pakistan) and demanded that India be proclaimed a republic. 

A conference of Prime Ministers met in London on April 21, 1949, to 
consider this problem. The final decision was that India would remain 
a member of the Commonwealth. Being a republic, however, it would 
accept the British monarch only as “Head of the Commonwealth,'’ 
with no implication of allegiance or obligation to the Crown. This rela¬ 
tionship defied legal definition, but the fact that India had decided to 
remain in the Commonwealth was an event of great significance. Since 
allegiance no longer constituted a re(iuirenient of membership, Pakistan 
also decided to remain within the Commonwealth. Unlike her neighbors, 
Burma chose to break the family ties and, in September 1947, proclaimed 
herself a “Sovereign, Indei)endent Republic to be known as the Union of 
Burma.” In February 1948, the independent Government of Ceylon, formed 
after elections in 1947, was admitted as the ninth Commonwealth member 
nation. The number of Commonwealth nations was reduced to eight in 
1949, however, when Ireland, after twenty-five years of tenuous member¬ 
ship, culminated its nationalist aspirations by withdrawing from all asso¬ 
ciation with the Commonwealth and proclaiming itself the Republic of 
Ireland or Eire. 

The next meeting of the Commonwealth Prime Ministers was held in 
London in January 1951. Southern Rhodesia, which had been invited to 
attend several previous meetings, joined the conference. A peace treaty 
with Japan and the Near East situation were discussed.- The United King¬ 
dom and Canada explained their obligations under the North Atlantic 
Tr(?aty, which they had signed in 1949. This Treaty and the North Atlantic 
Treaty Organization (NATO) established by it were viewed as a regional 
security arrangement compatible with (Commonwealth principles as well 
as with Article 52 of the United Nations Charter. 

Conferences and Other Instruments 

The Prime Ministers’ Conference, although not formally established as 
an organ of the Commonwealth and having no regular place or time of 
meeting, has become, in effect, the most important political body represent¬ 
ing Commonwealth affairs. In addition to these periodic top-level confer¬ 
ences, other Commonwealth meetings have been held with increasing fre- 
(jnency since the end of World War II. They have been on a regional as 
well as all-Commonwealth basis. In 1949 a meeting of Finance Ministers 
discussed steps to reduce the drain on sterling reserves and secure a stable 
relationship between the sterling and dollar areas. In 1947 a regional con¬ 
ference was held in Canberra, Australia, to discuss the terms of the Japanese 
peace treaty, and in October 1948 an important conference was held in 
(Colombo, Ceylon, to discuss the economic and political problems of South¬ 
east Asia. This conference established a pattern of convening a meeting of 
financial experts concurrently with the political meeting. The Colombo 
Plan for agricultural and industrial development to aid the Southeast Asian 
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area originated at this conference and was formalized, at subsequent meet¬ 
ings of the Commonwealth Consultative Committee in Sydney, Australia, 
and in London during 1950, by the establishment of a coordinating bureau 
set up at Colombo. At these meetings representatives of Thailand, the Malay 
States and Singapore, and the Associated States of Indo-China joined the 
Commonwealth members. Burma and Indonesia sent observers. 

In addition to such conferences, each of the Commonwealth nations has 
a High Commissioner in the capitals of the other member nations, and 
these officials represent the permanent links which bind the Commonwealth 
together. There is also a large number of functional organs, many of which 
are continuations or outgrowths of the old imperial organization. They 
range from the Commonwealth Institute of Entomology, which goes back 
to 1910, to the Commonwealth Air Transport Council, set up in 1945. There 
are also an Economic Committee, which dates from 1925, and Liaison Com¬ 
mittees designed to provide channels for the exchange of information on 
the European Recovery Program and scientific developments. 

Conclusions 

The British Commonwealth stands today as a foremost example of 
international cooperation. It is not a formal organization, and all proposals 
to formalize its nebulous structure by establishing a secretariat or govern¬ 
ing organ have been rejected by its members. The Commonwealth nations 
are jealous of tlreir national independence; yet there has been a remarkable 
sense of union. This has not precluded India’s complaining to the United 
Nations about South Africa’s treatment of her Indian minority, nor has it 
meant that a “Commonwealth bloc” has been formed in the UN. Indeed, 
the Commonwealth cannot be said to have become a “third force” in the 
present bipolar world, since its orientation is generally toward the United 
States. In its existing form, the Commonwealth is a recent phenomenon, 
and the future evolution of some of its members, particularly the Asian 
group — India, Pakistan and Ceylon — is not altogether foreseeable. Nor 
is it possible to foretell the effect which the relative decline of the United 
Kingdom and the simultaneous rise of India and Canada will have on Com¬ 
monwealth relations. The growing cleavage between South Africa and the 
other members is also a disturbing problem. But the Commonwealth ideal 
of a free association of diverse nations within a framework of common 
principles is a working concept which could have great importance for the 
world community in the years ahead. 


The Organization of American States 

From the northern border of the United States to the tip of Cape Horn, 
a Western Hemi.sphere regional system has been developing since the nine¬ 
teenth century. Although the Organization of American States (OAS) was 
formally established as recently as 1948, it has its roots in a series of Inter- 
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American Conferences which date back to 1890. Indeed, tlie present organi¬ 
zation is, in many ways, the old Inter-American System “writ large.” “ The 
long effort to promote Pan-American cooperation forms a pattern of re¬ 
sponses to the changing political and economic relationships among the 
American states themselves and between the Western Hemisphere and the 
rest of the world. 

At the turn of the last century the United States replaced Britain as the 
great naval power in the hemisphere. Because of this power ascendancy. 
Uncle Sam often exercised an unrestrained influence over his Latin neigh¬ 
bors. But, largely througli the instrumentalities of the Inter-Arnerican Sys¬ 
tem, this unequal relationship has been gradually modified in fact as well as 
in theory. In place of the former unilateralism and predominance of Wash¬ 
ington, Inter-American institutions now exist which seek to promote more 
coordinated, mutually beneficial relations among the American states. But 
the United States is still primus inter pares. 

Background 

A few ad hoc international conferences were held in South America dur¬ 
ing the nineteenth century, but it was not until 1890 that the first Inter- 
American Confer(“nce was called. The meetings in Washington resulted 
in the establishment of the International Union of American Republics and 
the creation of a standing Commercial Bureau. This first Conference rec¬ 
ommended methods for the peaceful settlement of disputes, and, on United 
States’ initiative, sought ways to strengthen commercial relations within 
the hemisphere. Conditions during tire succeeding years were favorable 
to this latter aim, and, by resolution of the Third Inter-American Confer¬ 
ence (1910), the original commercial office became the Pan-American 
Union.^'^ The new organization served, in effect, as a permanent secretariat, 
with responsibilities relating to cultural as well as commercial and archival 
matters. The Governing Board of the Union was composed of diplomatic 
representatives of the American re£)ublics accredited to Washington. Two 
Latin American complaints were met by the Fifth Conference (1923) which 
resolved that persons other than diplomats in Washington might be ap¬ 
pointed to the Board and that its presidency and vice-presidency should no 
longer be designated by the United States Secretary of State but should 
be elective. 

Institutions were created throughout the life of the Inter-American Sys¬ 
tem which have continued to operate. In 1902 a Pan-American Sanitary 
Bureau was established, and in 1906 the International Conference of Ameri¬ 
can Jurists came into being. During this same period, special technical con¬ 
ferences on commerce, agriculture, communications and other problems 
were called periodically. In the twenties, two notable institutions were 

9 Arthur P. Whitaker, “Development of American Regionalism: The Organization of 
American States," International Conciliation, No. 469 (March 1951), p. 124. 

^9 In 1903 the Commercial Bureau had become the International Bureau of the 
American States. 
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formed: the Institutes for the Protection of Children (1924) and for Geog¬ 
raphy and History (1929). In addition, numerous Pan-American Confer¬ 
ences were held to deal with social and economic iiroblems, and, during the 
Great Depression of the thirties, Inter-American Conferences and Com¬ 
missions began to deal seriously with these problems.^^ At the same time, 
the "Good Neighbor Policy” — dramatized, though not originated, by 
Franklin Roosevelt — was aimed at casing Latin American resentment 
against encroachmemt from tlie North. The policy of periodic interventions 
by the United States (such as in Mexico in the 1860’s, Venezuela in 1895 
and 1901, and elsewhere somewhat less violently) had been formalized by 
the Platt Amendment to the Army Approj^riation Bill of 1901 (subsequently 
made part of the United States-Cuba Treaty of 1903) and given the ear¬ 
marks of a j)olitical philosophy by the Roosevelt corollary to the Monroe 
Doctrine in 1904. This policy was finally laid to rest when the United 
States delegates to the Inter-American Conferences of 1933, 1936 and 1938 
accepted aiiti-int(Tvention resolutions.^- 

The advent of World War II stimulated efforts to insure Pan-American 
solidarity against aggression from outside the hemisphere. The Lima Con¬ 
ference in 1938 agreed to provide for formal cf)nsultation in the event of 
war or threat of war. Consultation was to be carried on by means of Meet¬ 
ings of the Foreign Ministers of the American Reiniblics. The American 
governments had already declared at the special Buenos Aires Peace Con¬ 
ference (1936), attended by President Roosevelt, that “. . . every act sus- 
cej)tible of disturbing the peace of America affects each and every one of 
them. ...” Three Meetings of the Foreign Ministers of the American 
Republics took place during World War II. They developed in scope be¬ 
yond mere “consultation” to include coordination of hemisj)here defense 
and the breaking off of diplomatic relations with the Axis powers. In 1942 
the Third Meeting created an Inter-American Defense Board to carry out 
the former task. 

Foundations of New System 

Early in 1945, decisix e steps toward a new American system were taken 
at the Chapultepec ConftTence (Mexico City Conference on Problems of 
War and Peace). Inter-American unity was restored, at least superficially, 
when Argentina agrt^ed to accept the policy of common action against the 
Axis. The Act of Chapultepec announced that after the war’s end the 
American states desired to conclude a permanent treaty of mutual defense 
and consolidate^ the diverse inter-American tre^aties for j)eaceful settlement of 
disputes. It also envisaged an Inter-American System bound together under 
a permanent charter. On these points the Act was in conflict with the 

HA useful summary of the noiipolitical Inter-American Conferences is given by 
M. Margaret Ball, The Problem of Inter-American Organization (Stanford: Stanford 
University Press, 1944), Chap. III. 

^-See Kdward O. Guerrant, HoosevelTs Good Neighbor Policy (Albuquerque; Uni¬ 
versity of New Mexico Press, 1950), Chap. 1. 

See M. Margaret Ball, op. cit., p. 54 and paamn. 
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Dumbarton Oaks Proposals of 1944, which would have limited the role of 
regional groupings, in the settlement of disputes, to enforcement action 
only with the prior authorization of the Security Council. But the American 
states presented a united front on this issue at the San Francisco Confer¬ 
ence and succeeded, under the leadership of Senator Vandenberg, in having 
Ailide 51 inserted in the United Nations Charter. This crucial Article 
authorizes individual or collective s(4f-delense agaiiisl aggression pending 
appropriate action by the Security Council. 

Achicv(?ment of the projects anticipated by the Act of Cliapultepec was 
unexpectedly delayed until 1947 and 1948 because of the* deterioration in 
relations between Argentina and her neighbors. The United States State 
DeiJartment’s publication of a “Blue Book’' on Argentina’s wartime rela¬ 
tions with the Axis and the proposal of Uruguay that multilateral interven¬ 
tion be used to protect democratic institutions in the Americas reflected 
the tension within the hemisphere. 

But the frigid winds of the “cold war” induced nineteen of the twenty- 
one republics’^ to meet at Bio de Janeiro in September 1947 where they 
signed the Inter-American Treaty of Reciprocal Assistance. The Rio Treaty 
(subsequently ratified by all twenty-one nations) provides for mutual 
assistance in the event of any aggression or threat of aggression, whether 
from within or without the W(\stern Heinisj)here defense area (defined as 
including both poles and Greenland). Argentina proposed that intra-con¬ 
tinental disiDutes be left for solution l)y consultation only and that unani¬ 
mous approval be required for collective action, but she lost the day to the 
stiffer United States-sponsored proposals. The Treaty stipulates (Article 3) 
that an armed attack on any state shall be deemed to be an attack on all, 
and each of the contracting parties undertakes to assist in meeting any 
attack as an exercise of the inherent right of self-defense recognized by the 
United Nations Charter. 

An Organ of Consultation (meetings of Foreign Ministers) is to gather 
“without delay,” in case of an armed attack, and “immediately,” if the in¬ 
tegrity or political independence of any American state should be affected 
(1) by an aggression which is not an armed attack or (2) by “. . . any 
other fact or situation that might endanger the peace of America ...” 
(Article 6). This Organ is to decide, by two-thirds vote, “the measures 
which must be taken in the case of an aggression” or upon measures for 
common defense. A majority vote suffices for procedural matters. Decisions 
are binding upon all signatories, except that no state can be required to 
use armed force without its consent. Article 10 specifically subordinates 
these procedures to the rights and obligations with regard to self-defense 
set out in the United Nations Charter.’^* This regional defense arrangement 
within the framework of the United Nations Charter was a momentous 

Nicaragua's coup d'etat government had not yet been recognized; Ecuador with¬ 
drew because of a revolution at home. 

“Inter-American Treaty of Reciprocal Assistance,” Department of State Bulletin, 
Vol. 17, No. 429 (September 21, 1947), pp. 565-567. 
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Ad/f fv^r /dter fr/ieu, at t/ie Ninth Inter-American Conference held in 
March-April 194S at Bogota, Colombia, the Intcr-American System was 
converted into the Organization of American States. This long-delayed 
conference produced the Charter or Organic Pact of the OAS and the 
American Treaty of Pacific Settlement (Pact of Bogota). Other agreements 
were also reached, including an economic agreement, a Charter of Social 
Guarantees, and a Declaration of the Rights and Duties of Man. The 
Charter incorporated many of the proposals submitted at Mexico City in 
1945 as well as the views of certain states, led by Mexico, pertaining to the 
duties of governments in relation to the economic, social and cultiual wel¬ 
fare of their people. The Pact is also designed to consolidate former treaties 
for the peaceful settlement of disputes by providing a system of uniform 
acceptance of procedures — good offices, mediation, investigation, concilia¬ 
tion, and judicial or arbitral decision. 

The supreme organ of the OAS is the Inter-American Conference, which 
meets every five years. The OAS Council is the permanent executive and 
also serves as the Provisional Organ of Consultation (pending a Meeting 
of Foreign Ministers in case of attack on the hemi.sphere). It is composed 
of one delegate from each of the twenty-one member nations. Under the 
Council’s supervision are an Economic and Social Council, Council of 
Jurists and Cultural Council. The specialized agencies which have been 
in existence since the beginning of the century have also been incorporated 
into the new system and continue to function. The Pan-American Union 
has been elevated to the position of central permanent organ and General 
Secretariat of the new system. Its Director is Secretary-General of the OAS, 
chosen for a ten-year term by the Conference and not eligible to succeed 
himself. 

Foreign Ministers’ Meetings con.stitute another instrumentality of the new 
system and are closely related to the OAS Council. The Council is charged 
with convening such meetings “to consider problems of an urgent na¬ 
ture. ...” In the event of an armed attack, the Council Chairman must call 
a meeting; in other eases, a request by any member is sufficient. To advise 
the Council and the Foreign Ministers in matters of defense, the Charter 
has provided an Advisory Defense Committee, composed of the military 
chiefs of all the states. It can be seen that the new organization incorpo¬ 
rates those institutions which were part of the old Inter-American System 
and also many structural features of the United Nations, although some of 
its agencies — like the Foreign Ministers’ Consultative Meeting — have no 
UN counterpart. 
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Settlement of Disputes 

Thus far, the Organization's efforts to maintain peace within the Ameri¬ 
can hemisphere have been relatively successful. It was faced almost at 
once with an emergency situation when Costa Rica complained to the Coun¬ 
cil that Nicaraguan forces had entered its territory. The Council imme¬ 
diately sent an investigating committee to the area. Finding both sides at 
fault, the Council (with strong United States backing) aided in settling the 
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dispute, and a pact of “amity” was concluded between the disputants. In 
1949-50 the Council was effective in helping to clarify and settle two tense 
situations involving Haiti and the Dominican Republic. In all these in- 
tances the United Nations Security Council was kept informed, but did 
not intervene. With the United States supporting its stand, and holding 
the threat of a Meeting of Foreign Ministers as a reserve weapon, the 
OAS Council has been effective in settling political disputes within the 
system. These situations, however, have to date involved only the smaller 
states. 

The first Meeting of’ Foreign Ministers under the OAS system was con¬ 
vened in March 1951, following the retreat of United States forces from the 
Yalu River in Korea. Although the OAS Council had declared its solidarity 
with the United Nations when the Korean conflict broke out, this meeting 
was called to deal with the problem of defending the hemisphere against 
the subversive techniques of international communism. The Foreign Min¬ 
isters reaffirmed their sujpport of the UN action in Korea, set up an Inter- 
American Defense Board to jjlan for the common defense, and resolved to 
take measures against subversive influences in the Americas. 

Conclusions 

There are a number of stumbling blocks in the path of the OAS. The 
absence of Canada leaves the hemisiiheric organization incomplete. The 
continuing internal instability of many Latin American states is a constant 
danger to the peace of the Americas. More important, the rivalry between 
the United States and Argentina (with Brazil and Chile in the middle) and 
the long-familiar cries of “Yankee imperialism” have not been entirely put 
to rest. Nor lias more than a start bcien made on the problem of developing 
the economies of the Latin American nations. Yet, real progress has been 
made in forging an organization of independent states coopc'rating within 
a framework of accepted principles. 

Despite tensions among its members, the OAS may well be headed in the 
direction of genuine hemispheric unity and harmony. Building on founda¬ 
tions laid o\^er a half-century ago and keeping pace with changes both 
within and without the New World, the American states are contributing 
a significant example of regional cooperation within the greater world com¬ 
munity. As in the case of Eurojiean and other regional developments, 
external threats more than any other factor have goaded independent states 
into formalizing and institutionalizing cooperative relationships. 

The Arab League 

The Arab League — comprising the seven Arab states of Egypt, Lebanon, 
Iraq, Trans-Jordan, Saudi Arabia, Syria and Yemen — was established in 
March 1945 as a “regional arrangement” within the definition about to be 
established in Article 52 of the United Nations Charter. The Pact that es¬ 
tablished the League states that its purpose is to “strengthen the ties be¬ 
tween the participating States, to coordinate their political programs in 
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such a way as to effect a real collaboration between them, to preserve their 
independence and sovereignty, and to consider in general the affairs and 
interests of the Arab countries.” Two major compulsions lay behind this 
attempt to unify the Arab world; the desire to rid the ar(!a oi foreign influ¬ 
ences and the desire to jJiesent a united Arab front against Zionism. 

Unity Out of Conflict 

The League had its origin in the Pan-Arab movement which captured 
the imagination of the Arab peoples during the interwar period and was a 
manifestation of growing Arab nationalism. In 1931 nationalist leaders met 
in Jerusalem and drew ujd an Arab Covenant in the name of the “Arab 
nations” pledged to tlie goal of “complete independtmce.” Although Great 
Britain was the major target of Arab nationalism, British policy was quickly 
reoriented in an attempt to control and guide its course. It was largely the 
result of British encouragement that closer inter-Arab cooperation was 
attained. There are deep and serious intra-Arab factional disputes, how¬ 
ever, which hav(! a long history and have become the major stumbling 
blocks in the path of Arab League unity. These disputes center around 
three protagonists — the Hashimites of Jordan and Iraq, Ibn Saud of Ara¬ 
bia, and the Egyptians — and are related to British attempts to capture 
Arab nationalism. 

During the First World War, Britain made an agreement with Shcrif 
Hussein of the Hejaz and Mecca which promised Arab independence under 
Ilashimite rule. This plan was thwarted, however, by Ibn Saud, ruler of 
the Wahhabi Arab Moslems of the Nejd. He defeated the Hashimite forces 
under the command of Hussein’s son, Abdullah, in 1919, and in 1924 cap¬ 
tured Mecca. Hussein abdicated, and the Hashimites were left in control 
of two North Arab areas which had been given them by the British. Ab¬ 
dullah accepted the Emirate of Transjordan in 1921, when his younger 
brother, l‘’aisal, was placed on the throne of Iraq. 

But Abdullah made it clear to the British that he expected their support 
in gaining his dream of a Greater Syria, which would include all of the 
North Arab lands from the Mediterranean to the Persian Gulf, following 
the ancient Fertile Crescent, and would be ruled by the House of Hashim. 
Britain’s inability to convince the French (who administered the Syria- 
Lebanon mandate) of the merits of this idea, and the growth of Egyptian 
and Saudi Arabian power during the interwar period prevented the fulfill¬ 
ment of the Greater Syria scheme. 

But the rise of Egypt and her attempts to gain recognition as the leader 
of tire Arab world have given rise to the principal point of contention. 
While the Hashimites still long for Arab unity under their House, the 
Egyptians, with a wealthy ally in Ibn Saud, have opposed any attempt 
which would frustrate the Egyptian desire to lead the Pan-Arab movement. 
Britain has not looked with favor on Egyptian a.spirations, however, largely 
because of the deterioration in Anglo-Egyptian relations since the interwar 
Article I, Pact of the League of Arab States. 
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period. The Egyptian attitude, moreover, has shown some changes in the 
direction of moderation since the republican regime of Premier Naguib 
was established in 1952. In 1936 an Iraqi-Saudi Arabian Treaty of Broth¬ 
erhood and Alliance was concluded, with Yemen acceding later. In the 
same year, Egypt and Saudi Arabia signed a Treaty of Friendship. 

World War 11 then brought the Near East into the spotlight and gave 
the Arab unity idea its greatest bargaining power. As Nazi designs on the 
area and its strategic military position astride the routes to oil and the 
Soviet Union made the Near East more important than ever, Arab national¬ 
ists pressed for complete independence and Arab unity. Britain continued 
to bid for Arab friendship by announcing in 1941 that “His Majesty’s Gov¬ 
ernment for their part will give their full support to any scheme that com¬ 
mands general approval.” This act of encouragement was exploited 
when, in 1943, the Foreign Minister of Iraq, Nuri es-Said, proposed that a 
North Arab federation be set up as a first step toward the establishment of 
an Arab League. Egypt and Saudi Arabia viewed this proposal as an 
attempt to further Hashimite dynastic ambitions and opposed the scheme. 
Instead Prime Minister Nahas Pasha of Egypt suggested that Arab leaders 
meet in Alexandria to discuss the establishment of an Arab League. The 
questions of Syria-Lebanon independence and Zionism provided areas of 
common agreement. A draft pact was circulated in 1944, and it was for¬ 
mally signed in Cairo on March 22, 1945. The Pact was immediately com¬ 
municated to the Secretariat of the United Nations Conference, then meet¬ 
ing in San Francisco, as a “regional arrangement” under the Charter. 

Organization 

As its organization demonstrates, the League was designed to be a loose 
confederation of sovereign states. Although its members were to coordinate 
their domestic and foreign policies, settle their internal disputes without 
recourse to arms and submit inter-Arab disputes to the League Council, 
whose decision would be binding (Article IV, Pact of the League of Arab 
States), the actual powers of the League were limited by the provision that 
in order to commit all members a decision had to be made unanimously 
(Article VII). Decisions taken by majority vote were to bind only those 
who had accepted them. 

Economic and social agencies were also established, and a “functional” 
approach to the problems of the Near East was outlined. Committees were 
set up to draft agreements and make recommendations concerning health, 
finances, and a variety of other economic, social, and cultural matters. 
These Committees are supervised and assisted by the League Secretariat 
and report to the League Council, which can then consider the reports and 
recommend their implementation to the member states. 

The Secretariat, with headquarters in Cairo, is the administrative organ 
of the League. Its powers were not closely defined in the Pact, but it has 
come to play an influential and often independent role. This is largely the 
Foreign Secretary Anthony Eden quoted in The Times (London), May 30, 1941. 
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result of the efforts and personality of the first Secretary-General, Abdul 
Rahman Azzam Pasha, who was formerly Egyptian Minister of Arab Affairs 
and whose anti-imperialist attitude was feared by the League’s British 
sponsors. 

Stresses in Action 

The League was held together at its inception by its two principal goals: 
the desire to oust foreign influences and resist Zionist aspirations for a 
Jewish state in Palestine. The first goal was substantially achieved when 
Syria and Lebanon were freed from French and then British domination 
immediately after the war. But the goal of an Arab Palestine not only 
failed of achievement; it became a source of friction between the competing 
factions within the League. 

The Arab states formed a bloc in the United Nations during the 1947 
debate on Palestine, but tlieir attempts to prevent a decision which would 
set up a Jewish state were fruitless, largely because of United States-Soviet 
Union agreement in support of a partition plan.’* When the State of Israel 
was proclaimed on May 14, 1948, the members of the Arab League imme¬ 
diately attacked the new Jewish state. But there was no coordination among 
the various Arab armies. This lack of unity, coupled with the resulting 
defeat of the Arab forces, dealt a hard blow to the League. 

The split between Ilashimite Jordanians and Egyptians was made doubly 
clear when the latter sponsored an all-Palestine government in September 
1948, after Eastern Palestine had already been annexed by Jordan. This 
inter-Arab conflict continued after armistice agreements with Israel were 
concluded. On April 1, 1950, at tlie instance of Egypt, all members of the 
League voted to expel any member making a separate peace with Israel, 
and the League was empowered to take punitive measures against any 
member that did so. This decision was clearly aimed at Jordan. Then, on 
May 15, the League condemned Jordan for her unilateral annexation of 
Eastern Palestine; and Egypt, Saudi Arabia, Syria and Lebanon voted to 
expel Jordan from the League. Only the opposition of Iraq and Yemen pre¬ 
vented this action. 

In June 1950 an Egyptian-sponsored Arab collective security pact was 
signed by five of the seven League members. This pact was also aimed 
against Jordanian expansion and was presented to a League session from 
which Jordan was absent. Because of this fact, Iraq refused to sign. She 
later adhered to a revised agreement, which meant that only Jordan re¬ 
mained outside the new arrangement. The collective security pact pro¬ 
vided that aggression against any signatory should be deemed aggression 
against them all. It established a Joint Defense Council, composed of each 
state’s Foreign and Defense Ministers, and a permanent Military Staff 
Committee, composed of all chiefs of staff. 

In the summer of 1951, King Abdullah of Jordan, recognized head of the 
Hashimite House, was assassinated by a follower of the ex-Grand Mufti of 

IB See the Palestine Case, Chap. 15. 
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Jerusalem, Haj Amin cl-Hnsseini, wlioin the Egyptium had supported as 
o/ aJJ-jP/iJestJiie g 194S, Ihis event weak¬ 

ened Jordans position and left Iraq as the Hashimite center opposed to 
EiSyptian asceudancy in the Arab world. However, Egypt’s attempt to keep 
the Leagne ont ol the Hnited Nations Korean action in 1950 as a sign of 
Arab dissatisfaction with the United States’ stand on Palestine ended in 


failure, as one by one the other Arab states supported some of the UN 
measures. Moreover, recent Egyptian disagreements with Britain over the 
Suez and Sudan have resulted in a loss of British support for an Egyptian- 
dominated Arab League. 

The history of the Arab League’s functional agencies is somewhat 
brighter than its history of political disputes and dissensions. There has 
been considerable cultural and technical cooperation, all-Arab conferences 
in a variety of fields have been held, and draft agreements pertaining to 
aviation and commerce have been drafted. 

The over-all impression one has of the Arab League is that it is a highly 
\olatile alliance born more of reaction against external pressures than of 
internal consensus. It has been a convenient, though not always effective, 
instrument for combatting the colonial powers and Zionists. It has helped 
the Arab nations exercise, as a bloc in the United Nations, more influence 
than probably would have been the case without it. In alliance with the 
Latin Americans, the Arab group was able to secure significant concessions 
from Britain and France. But, despite limited political, economic and 
social successes, the League’s professed goal of unifying the Arab world is 
still very far from realization. 


Soviet Regional Organizations 

The Soviet Union and its Communist neighbors have developed their 
own brand of regional organization. In answer to the Organization of Euro¬ 
pean Economic Cooperation (OEEC) and the Marshall Plan, these govern¬ 
ments have established the Coininform (Communist Information Bureau) 
and the Molotov Plan. Neither is typical of the international cooperative 
institutions that have developed in the last century or so among truly inde¬ 
pendent states. Like its prewar predecessor, the Comintern (Third Com¬ 
munist International), the Cominform resembles more a general and his 
staff than a team of partners. It regiments the activities of several national 
Communist parties that carry out policies determined centrally by the 
Communist leaders in Moscow. Little is known of its activities or organi¬ 
zation. 

The Soviet Union has also fashioned its own regional security system. 
Since 1948, mutual assistance arrangements have been created, linking Mos¬ 
cow with each of its satellites. A treaty with Bulgaria, signed on March 18, 
1948, is an example. It provides mutual i^rotection against aggression by 
Germany “or any other state which may . . . join Germany in its policy of 
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aggression. ...” Each party is obligated to render unqualified assistance 
if the other is attacked. Since the governments concerncTl are, for all in¬ 
tents and purposes, the same, thcisci pacts can be expected to be honored. 
Similar agreements have been concluded among the satellite states them¬ 
selves, presumably at the behest of Moscow. Furthermore, these treaties 
state that their provisions are “in accordance with the i^rinciples of the 
Charter of the United Nations Organization.” That unhappy document has 
been used to proxide a legal fig leaf for the most incompatible of rival 
regional systems. Nevertheless, the Soviet acknowledgment of the propa¬ 
ganda vahie of such a protestation is significant in itself. 

Cominform 

Like its North Atlantic and Western European counterparts, the Comin¬ 
form grew out of the harsh circumstances of the war and its aftermath. In 
1943, as a gesture of good will toward the Western Allies during the war 
against the Nazis, the ComintcTn was dissolved. For the next four years 
there was no formal organ of international communism. Then, in Septem¬ 
ber 1947, threci months after the Marshall Plan had been announced, rep¬ 
resentatives of the Communist Parties of the U.S.S.R., Yugoslavia, Poland, 
Hungary, Rumania, Bulgaria, Czechoslovakia, Italy and France met near 
Warsaw to establish the Cominform. 

On hand to act as midwives at the delivery of the new organization were 
Soviet leaders Zhdanov and Malenkov. There was a conscious effort, how¬ 
ever, to give the meeting an appearance of independence from Moscow. 
The Cominform sought to profit from the mistakes of the Comintern. The 
latter had had its seat in Moscow; its organization was centralized; and its 
policies were directed from the Kremlin. Its guiding principle was com¬ 
munism as a truly international movement, spreading from the nucleus of 
the only established and functioning Communist state. Largely because 
the nationalist sentiments in Europe and in the non-Russian Communist 
parties of the Continent were not sufficiently taken into account, the Com¬ 
intern proved rather ineffective during the crises of the interwar period. 
With the end of World War II and the establishment of Communist gov¬ 
ernments in Eastern Euroi)e, the opportunity for a new policy was pre¬ 
sented. 

The Cominform was organized along national lines, with the Soviet 
Union ostensibly in the position of primus inter pares. This principle was 
enunciated by Zhdanov in his speech to the Cominform s first i)lenary ses¬ 
sion: “The Soviet Union unswervingly holds the position that political and 
economic relations between states must be built exclusively on the basis of 
equality of the parties and mutual respect for their sovereign rights.” To 
demonstrate this new principle, the Cominform’s first headquarters was, 
ironically enough, established in Belgrade, the future capital of “Titoism.” 
Its major function was announced as being the exchange of information 
rather than policy-planning, and, in accord with this function, it publishes 
For a Lasting Peace, For a People’s Democracy, November 10, 1947. 
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a weekly propaganda organ entitled For a Lasting Peace, For a Peoples 
Democracy. That the Cominform would not actually be an organization of 
equal members, however, was made evident by Zhdanov in the very same 
speech. In saying that the Communist world would “bend every effort” to 
doom the Marshall Plan to failure, he did not present an issue to the confer¬ 
ence for discussion, but authoritatively declared what Cominform policy 
would be. This statement was also a clue to the “economic coordination” 
of the satellites with the Soviet system which was to come later with the 
“Molotov Plan.” 

Titoism 

That the Soviet fears of “nationalist Communism,” which were primarily 
responsible for the Cominform’s scheme of organization, were well founded 
became clear in the summer of 1948 when the “Tito heresy” rocked the 
Communist world to its foundations. The Yugoslav Communist Party 
(CPY), led by Tito, was unique among Communist parties of Eastern 
Europe. It had developed an attitude of independence and national spirit 
during the war when its members formed the core of Partisan resistance to 
the Nazis. There were among Yugoslav Communists a spirit of com¬ 
mon endeavor and a personal devotion to their leader of Partisan days, 
Tito, rather than to Stalin. Moreover, Yugoslavia, alone among the nations 
of Eastern Europe, had not been “liberated” by the Red Army. This last 
fact also meant that the Yugoslav Communist Party was not taken over 
after the war by officials dispatched from Moscow. 

All of these factors bore on the Soviet and Cominform decision to brand 
Tito a “deviationist” and a “traitor to Marxism.” The struggle began in 
1947 with a series of letters from Moscow to the Communist Party of Yugo¬ 
slavia rebuking the Yugoslavs for “hiding behind a national front” and “ap¬ 
peasing the middle-class.” The climax came in June 1948 when the Com¬ 
inform met in Bucharest, and Rumania denounced the CPY and “invited” 
it to replace Tito and three of his closest associates. In July, the Comin- 
form’s headquarters were hastily moved from Belgrade to Bucharest. Tito 
was faced with a hard decision. He had either to give in completely to 
Moscow and lose control of his national party or defy the Soviet Union. 
With reluctance, the Yugoslav Communists chose the latter alternative.”® 
The Yugoslav defection revealed both the strategy underlying the estab¬ 
lishment of the Cominform and its difficulty in coping with the problem of 
nationalism within the satellite area. Although the Cominform was organ¬ 
ized primarily to channel the dynamic force of nationalism into the stream 
of international communism, its major function became the battle against 
‘Titoism.” The purges of 1949-51 in Poland, Rumania, Bulgaria and 
Czechoslovakia brought to trial many leading Communists on charges of 
“Titoism,” “chauvinism,” “Zionism,” and "deviationism.” These trials demon¬ 
strate that the Cominform, de.spite its failure to avert the debacle in Yugo- 

20 See Adam Ulam, Titoism and the Cominform (Cambridge: Harvard University 
Press. 1952), pp. 124-134 
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slavia, continues to be a major instrument of both Soviet policy and inter¬ 
national communism. 

The Molotov Plan 

Although its timing indicated a Soviet attempt to combat the Marshall Plan, 
the “Molotov Plan" was directly related to the larger Soviet strategy of 
integrating the satellite areas with the Soviet Union. The Coininform was 
designed to accomplish this purpose in the political sphere; the Molotov 
Plan was its economic counterpart. The descent of the “iron curtain” had 
very serious effects on the economy of Eastern Europe. The chief markets 
of Poland and Czechoslovakia had always been in the West — England, 
Germany and France. Trade b(;tween Eastern and Western Europe in 
1949 had declined by more than 50 per cemt from its prewar level. Many 
of the economic problems of Europe as a whole are tract'able to this decline 
in East-Wt;st trade, and there have been many attempts made to revive it. 
In 1948 and 1949 PTance and England concluded trade agreements with 
Poland, and the United Nations Economic Commission for Europe (ECE) 
has investigated the possibilities of reviving and expanding such trade. The 
iwoblem has, of course, serious implications. While the United States has 
agreed in principle to a revival of East-West trade, it has in fact attached 
conditions to its economic and military assistance programs which are aimed 
at curtailing any trade which would tend to strengthen the economies and 
governments of the Communist satellite states. 

The aim of the Soviet Union has been to isolate the satellites from the 
West, economically as well as politically. That some sort of Soviet eco¬ 
nomic i)lan was necessary if this were to be accomplished became clear in 
1947 when Poland and Czechoslovakia toyed with the idea of requesting 
inclusion in the Marshall Plan. But, as Zhdanov had declared at the first 
mt:eting of the Cominform, one goal of Soviet economic policy was to doom 
the Marshall Plan to failure. The primary purpose of the Molotov Plan — 
a term which came to be used in 1948 after the satellites had been warned 
to look eastward, not westward, for economic aid — was the economic in¬ 
tegration of Eastern Europe into the Communist system. By developing its 
own trade with Eastern Europe and by increasing trade among the satel¬ 
lites, the Soviets have sought to accomplish this purpose. The U.S.S.R. has 
signed trade pacts with all the satellites, has aided in the development of 
the Danube Basin, and has helped to build Czechoslovakia and Poland into 
a new industrial base for the East European economy. The Molotov Plan 
was formalized in January 1949 when a Council for Mutual Economic As¬ 
sistance was established ostensibly to coordinate the economic develop¬ 
ment of Eastern Europe. Its real purpose seems to be to tie the satellite 
economies to the Soviet Union, This would tend to make the countries of 
Eastern Europe economic, if not political, provinces of the U.S.S.R. 

The Cominform together with the Molotov Plan can be viewed as instru¬ 
ments of Soviet policy designed to create an integrated political and eco¬ 
nomic region out of the Communist nations of Eastern Europe and the 
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Soviet Union. It is the Soviet answer to NATO, the Marshall Plan, the 
Schuman Plan and the Council of Europe. This is a development of great 
import for the future, as the satellite area is both a bridge and a barrier be¬ 
tween Western Europe and the Soviet Union. If the Soviet policy is suc¬ 
cessful, Europe may be divided by a barricade more difficult to penetrate 
than the present “iron curtain.” Soviet success would further weaken the 
position of democratic elements in the region, and would make 1 itoist 
defection even more difficult. However, the uprisings in East Germany in 
1953, signs of .strain elsewhere btdiind the “iron curtain,” and the Soviet 
reaction to them indicate that the attempt to isolate Eastern Europe from 
the West is still far from being successful. 


Caribbean Commission, 

World War II was responsible for the establishment of a number of 
regional arrangements. The first of these was the Caribbean (>ommission. 
This example of working regionalism had its origin in discussions b(‘tw('en 
the United States and the United Kingdom in early 1942 concerning the 
economic development and military security of the islands of the Caribbean 
area. On March 9, 1942, the two governments announced the establishment 
of an Anglo-American Caribbean Commission. It was to be an advisory 
group designated to deal with social and economic math'rs. The Com¬ 
mission was composed of six members (three from each of the two partici¬ 
pating goN'ernments, each appointing a co-chairman) and was organized in 
two sections, one working through the British Colonial Office; the other, 
through the United States State Department. 

The outbreak of serious enemy submarine warfare in the Caribbean com¬ 
pelled the Commission to concentrate on the immediate problems of mili¬ 
tary security. A number of projects were undertaken by the Commission 
in the first year of its operation, the most successful of which was the Land- 
Water Highway, by which cargoes were shipped from and to the United 
States over a route which crossed Cuba, Haiti, the Dominican Republic and 
Puerto Rico. This plan reduced the danger of losses to subs considerably 
by eliminating eight hundred miles of open sea traffic. 

When the submarine danger was ended in late 1943, the Anglo-Ameri¬ 
can Commission turned to the major purposes for which it had been organ¬ 
ized. Two subsidiary advisory agencies were added to the regional ar¬ 
rangement, the We.st Indian Conference and the Caribbean Research 
Council. This latter organ was established to supervise scientific and tech¬ 
nological research in the area. Designed as a start toward an inclusive 
regional organization, the Research Council included representatives of the 
Netherlands. It was to consist of not fewer than seven nor more than fif¬ 
teen members appointed by the Commission with the consent of the three 
participating governments. The Council’s first meeting was held in 1947 
in Port-of-Spain, Trinidad. Haiti, Cuba and the Dominican Republic were 
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invited to cooperate in a program of agricultural, educational and trade 
development outlined at the meeting. 

The West Indian Conference provides a plenary forum for representa¬ 
tives of the territories in the area. It was established in 1944 by the United 
States and Great Britain and is composed of two delegates from each of 
the territories. It has no executive powers other than those conferred by 
the two governments. When the first Conference was held at Barbados in 
1944, France, the Netherlands and Canada were invited to observe. The 
recommendations of the (’onferenee, dealing with social and economic de¬ 
velopment, received approval in both Washington and London, but in vague 
and general t(Tms only. Despite the initial disappointing lack of specific 
support, the Conference has continued to meet biennially. At the third Con¬ 
ference, held at Guadeloupe in 1948, nine committees submitted recom¬ 
mendations ranging from proposals to improve educational facilities to 
plans for the development of tourist trade. In addition to delegates from 
the territories, observers were present from Canada, Cuba, the Dominican 
Republic, Haiti, the International Labor Olliee and the United Nations. 

Commission Broadened 

In 1945 the two original participating governments invited France and 
the Netlierlands to join the Commission, thus bringing within the regional 
organization all the governments with d<?i)endencies in the area. A formal 
agreement signed at W'ashington on October 30, 1946, establi.shed the 
Caribbean Commission. Like its pn-decessor, the new Commission was 
only an advisory body, but it was given the power to recommend policies 
and to approach the local territorial governments directly in formulating 
those policies. The Commission operates under the unanimity role on sub¬ 
stantive matters. The Research Council and the West Indian Conference 
were continued as subsidiary advisory bodies. 

The four-power agreement provided that the Commission and its sub¬ 
sidiary agencies should cooperate as fully as possible with the United Na¬ 
tions and its specialized agencies. Informal liaison was set up with the 
United Nations Secretariat and several specialized agencies, including the 
ILO. Since 1950 the Caribbean Commission has participated, along with 
other intergovernmental organizations, in the .sessions of the United Na¬ 
tions Economic Commission for Latin America. A Commission secretariat 
was established in 1946 at Trinidad with Lawrence Cramer, former Gov¬ 
ernor of the United States’ Virgin Islands, as first Secretary-General. A 
Working Committee, which meets every two months, docs the preliminary 
planning for the Commission, advises the Secretary-General on policy, and 
coordinates the work of the three bodies which comprise the regional 
organization. 

The Commission has been limited by the fact that it is merely an eco¬ 
nomic and social advisory body that must make its recommendations by 
unanimous consent. The United States was primarily responsible for tliis 
rule, as it feared being out-voted by the European delegates. However, 



810 BEGIONAL AND OTHER SYSTEMS 

real progress has been made in the exchange of trade data, developing 
tourist interest, and vocational education. The experience gained from the 
Caribbean Commission was drawn upon in establishing a South Pacific 
Commission, and from these experiments important lessons have been 
learned regarding regional international cooperation. 


Regionalism in the Pacific 

Regional security arrangements in the Pacific area have grown as the 
result, first, of Japanese expansionism and, after World War II, the threat 
of international communism. As early as 1937, Australia and New Zealand 
indicated at a British Imperial Conference that they would favor security 
agreements within the Commonwealth and League of Nations, designed 
to frustrate the Japanese appetite for empire. No regional arrangement 
had been formulated, however, when the war engulfed the Pacific area in 
1941. The war made it clear to the Commonwealth members in the area 
that they had to look across the Pacific to the colossus of North America 
rather than to the mother country. 

In 1944 a Pacific War Council was set up in Washington to coordinate 
the Allied war effort in the Pacific. Concomitantly, Australia and New Zea¬ 
land signed an agreement (the ANZAC Pact, or Canberra Agreement) pro¬ 
viding for the establishment of a regional zone of defense within the frame¬ 
work of a general system of global security, close military collaboration, 
common foreign policy in matters of common concern, joint administra¬ 
tion of dependent territories within the zone, and a common immigration 
policy. In addition, the Pact proposed that a South Seas Regional Com¬ 
mission be established to advance the interests of native peoples, and it 
set up machinery for collaboration and consultation. The major organs of 
this regional system are a biennial ministerial conference and an Australian- 
New Zealand Affairs Secretariat meeting both in Canberra and Welling¬ 
ton. The two countries extended an invitation to other nations interested 
in the Pacific area to cooperate with them. 

After the war, the Australian and New Zealand Governments organized a 
South Seas Conference, attended also by the United States, United King¬ 
dom, France and the Netherlands. The Conference resulted in the estab¬ 
lishment of the South Pacific Commission (largely modeled on the Carib¬ 
bean Commission) “to encourage and strengthen international cooperation 
in promoting the economic and social welfare and advancement of the 
peoples of the non-self-governing territories in the South Pacific region 
administered by them.” It also provided for two subsidiary bodies — a Re¬ 
search Council and a South Pacific Conference. The Commission is an 
advisory and consultative organization, administered through a secretariat 
permanently located at Noumea in French New Caledonia and headed by 
W. D. Forsyth, of Australia. Several sessions of the Commission have been 
held, and, on April 24, 1950, the first South Pacific Conference convened at 
Suva, on the Island of Fiji. 
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Security Pacts 

Meanwhile, on July 4, 1946, the independent Republic of the Philippines 
was proclaimed. Two treaties were concluded between the new govern¬ 
ment and the United States, permitting the latter to maintain naval, air 
and ground forces in the Philippines. On August 30, 1951, the United 
States and the Philippines signed a mutual Defense Treaty which provided 
that an attack on either party would be deemed an attack on both and reit¬ 
erated the two nations’ unity concerning matters of collective regional 
security. 

Two days after this treaty was signed, the United States concluded 
another security treaty with Australia and New Zealand. This tripartite 
agreement (the ANZUS Pact) was phrased in the same language as the 
United States-Philippine Treaty. The result of these two agreements was 
to establish a regional security system for the South Pacific area, with 
the United States as the binding link between the two Commonwealth 
partners of Australia and the Philippine Republic. 

On September 8, 1951, all the non-Commimist powers which had joined 
in the war against Japan met in San Francisco to sign the Japanese Peace 
Treaty. The treaty provided that security agreements might supplement it, 
and, on the same day, a security treaty between the United States and 
Japan was concluded. It gave the United States the right to maintain land, 
sea, and air forces in and about Jaiian for the security of Japan “against 
armed attack from without, including assistance given at the express re¬ 
quest of the Japanese Government to put down large-scale internal riots 
and disturbances in Japan, caused through instigation or intervention by 
an outside power or powers.” 

The Japanese Treaty was obviously aimed against the Soviet Union and 
international communism. With the other thnie agreements already in 
force, it extended the regional defense system to include the entire Pacific 
area. It is a system built upon a series of mutual defense and security 
agreements in which the United States j)lays the central unifying role. The 
arrangements did not apply to the Korean action, but all the signatories 
(except Japan, which is not a United Nations Member) were engaged in 
the Korean conflict as Members of the United Nations and (again except 
Japan) were nominated to participate in the Korean Conference. In addi¬ 
tion to these various treaties, Asian conference's have been held since 1946 
on matters of special concern to the nations of the East. The most impor¬ 
tant of these was the Delhi Conference of 1949, at which the Indonesian 
problem was discussed by nineteen Asian nations, including those members 
of the British Commonwealth which are signatories of the treaties discussed 
above. 

Regional harmony in the Asia-Pacific area is still hampered, however, by 
old antagonisms. The new nations of the East are distrustful of their for¬ 
mer colonial masters, and the color issue is a constant source of irritation. 
These tensions, along with economic and cultural factors, are largely re- 

21 Article I, Security Treaty between United States and Japan, September 8, 1951. 
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sponsible for the Asian tendency toward neutralism in the present world 
situation. Intense national pride and a desire to preserve and give expres¬ 
sion to their newly won independence characterize the nations of the East 
and the leaders who speak for them, such as Nehru. There are, moreover, 
significant tensions among Asian governments themselv'es, as in the case of 
India and Pakistan. Because of these considerations, regionalism is neces¬ 
sarily secondary to nationalism at present. Nonetheless, an interlocking 
system of regional cooperation has been inaugurated in the Asia-Pacific area 
which could make this most important area a pillar of future world peace. 
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PART FIVE 


Fundamental Issues 



The New Diplomacy and World 


Order 


“As you have no doubt surmised, I see the most serious fault of our 
past policy formulation to lie in something that I might call the legal¬ 
istic-moralistic approach to international problems. This approach runs 
like a red skein through our foreign policy of the last fifty years. It 
has in it something of the old emphasis on arbitration treaties, some¬ 
thing of the Hague Conferences and schemes for universal disarma¬ 
ment, something of the more ambitious American concepts of the 
role of international law, something of the League of Nations and the 
United Nations, something of the Kellogg Pact, something of the idea 
of a universal ‘Article 51' pact, something of the belief in World Law 
and World Government." — George F. Kennan ^ 


The turmoil of events since World War II has cast sombre shadows over 
the UN. Many Americans have an uneasy feeling that the concepts, if not 

1 George F. Kennan, American Diplomacy, 1900-1950 (Chicago: University of Chi¬ 
cago Press, 1951), p. 95. 
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the institutions, of universal international organization are faulty. Ha\’e 
these concepts encouraged dangerous inisai^prehensions regarding the nature; 
of international politics? Has a reasonable settlement ol ‘the awkward con¬ 
flicts of national interest" been impeded at times by unwise use ol interna¬ 
tional organization, as Ajnbassador Keunan suggests? Does United States 
support of international organization connote a legalistic-moralistic ap¬ 
proach to world affairs that works against the “forgotten art of diplomacy ”? 

We do not think so. IntiTiiational organization is, at least lor the present, 
primarily a new diplomatic technique devised to meet changing conditions 
in world affairs. The (Question is not whether international organization 
works at cross-purposes with diplomacy, but whether the new diplomatic 
technique has been correctly conceived and wisely utilized. 

How to Evaluate International Organization? 

The measurement of international organizations’ accomplishments is an 
e.xtremcly difficult task. Has the UN been an important force for peace? 
Have NATO and OEEC promoted political stability and economic improve¬ 
ment in Europe? If the answers seem to be affirmative, the question re¬ 
mains whether similar or hctt('r results might ha\ e been achieved by other 
means. The issue is a real one since nearly all countries are presently re¬ 
examining their cominitincnts in both the UN and various regional affili¬ 
ations.- Since international organizations do not have govermnental author¬ 
ity equal to that of most states, the fate of the former rc'sts with tlic latter. 
Inevitably goveruinents consider whether, in accepting the aims and obli¬ 
gations of international organizations, they have not subjected their free¬ 
dom of action to undesirable limitations. 

The Problem of Peace 

The avowed purposes of the UN are not only the prevention of aggres¬ 
sion, but the promotion of the “good life,” the most ilifficult and complex 
goal conceivable. As a consequence, the Charter includes so many possible 
avenues to peace that nearly every aspect of international relations has 
been touched upon by the UN. On tlie basis of past experience, the ap¬ 
proach laid down in the Charter seems sound. The fullest development of 
mankind’s potential requires world-wide coordination of political, economic 
and social affairs. The authority of individual states does not extend far 
enough to regulate the many matters which now affect the well-being of 
their populations. International cooperation cannot be limited to armament 
regulation or a world police force. It must attack sources of tension, includ¬ 
ing economic and social problems. 

At present, however, there is no strong central government with author¬ 
ity to regulate human affairs, and an international organization as compre¬ 
hensive and as weak as the UN is a hotbed of frusbations. Members may 
find that they are confronted, by virbie of their Charter obligations, with 
contradictions of policy. Some nations, for example, find that policies 
2 See UN Charter, Article 109, for provisions regarding review of the Charter. 
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designed to achieve the purpose of “collective measures for the prevention 
... of acts of aggression” do not square witli the principles of “equal rights 
and self-determination of peoples. ...” The United States finds that it 
cannot pursue its policy of collective security in the UN without risking 
less welcome debates on economic and social matters. Some Americans feel 
that commitments under the North Atlantic Treaty are unwise limitations 
on the United States’ freedom of action. Doubts of this order in the United 
States have given rise to proposals for amending the Constitution to limit 
the treaty power and the President’s discretion in foreign affairs.*^ It is very 
important, therefore, to find means of evaluating international organization. 

Planning 

All governments in this age are characterized by a high degree of central 
planning and regulation. The complex interdependence of industrial soci- 
('ty makes such a develox^mcmt inevitable. Planning on solely a national 
basis, moreover, has been inadcxpiate to meet the resi^onsibilities of national 
governments. President Eisenhower, in his inaugural address, put the 
matter this way: 

No lrc(i people can for long cling to any privilege or enjoy any safety in 
economic solitude. . . . This basic law of interdependence, so manifest in the 
commerce of peace, applies with tliousandfold intensity in the event of war.** 

Governments, then, have been forced to extend planning and coordina¬ 
tion to the international level. And this requires a framework of organiza¬ 
tion or, ill many cases, an c'xpress statement in a charter or fundamental 
law of the objectives and methods of planning. Neither citizens nor govern¬ 
ments will buy a pig in a poke. In the United States these objectives and 
procedures w(Te expressly stated in a written Constitution before the com¬ 
ponent states would agree to plan jointly for the general welfare in a fed¬ 
eral government. Although the British Constitution has not been formal¬ 
ized by a single stroke of the pen, it exists nonetheless, and no British 
government dares depart from it. 

In international relations, planning on a continuous basis was long felt 
to be unnecessary. Joint policies were arrived at in ad hoc conferences and 
applied for specific purposes and for limited periods of time. Continuing 
organizational machinery was not considered essential. As international 
planning and coordination of foreign policies on a continuing basis have 
become recognized as necessary, however, intei national charters have been 
ratified and international organizations established. 

The prevalence of policy coordination among governments also explains 
the opposition of many individuals, Americans not excepted, to interna¬ 
tional organization. Central supervision, national or international, is con¬ 
sidered to involve unfortunate limitations on the freedom of individuals 

^ See Arthur H. Dean, “Tlie Bricker Amendment and Authority Over Foreign Affairs,*' 
Foreign Affairs, Vol. 32, No. 1 (October 1953). 

4 The New York Times, January 21, 1953. 
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and private associations. Membership in NATO or UN implies increased 
governmental activity, which is resented in some quarters. A root assump¬ 
tion of the UN Charter is that collective security, to be successful, must be 
fortified by the peaceful settlement of political problems and the alleviation 
of economic and social distress the world over. This aspiration runs head- 
on into the barrier of “domestic jurisdiction” behind which most countries 
seek refuge, including France, South Africa, the United States and the 
U.S.S.R., to name only a few. This is a misfortune since the stated objec¬ 
tives and principles of organizations such as the UN and NATO will not 
be achieved unless governments coordinate their military, economic and 
social policies. 

Indeed, a strong case can be made for the argument that international 
planning may enhance rather than lessen the dignity of the individual. To 
the extent that governments by their own efforts cannot meet the rising 
level of human expectations, international cooperation is the answer. 
There is no other avenue of escape from human misery and insecurity. 
Time and again, governments ha\'e been forced to recognize that their 
national interests require a broad concept of the public interest embracing 
more than merely their own inhabitants. 

Coordination or planning at the international level implies two things; 
strong, stable national governments as members of international organiza¬ 
tions and a considerable degree of consensus as to basic civil rights and 
social needs among peoples of many nations. These factors suggest that an 
evaluation of international organizations should take into account their role 
as instruments of national foreign policy and their achievements in estab¬ 
lishing a sense of community at the world and regional levels. An ap¬ 
praisal of international organization must include, therefore, an analysis of 
multilateral diplomacy. Yet their success as diplomatic instruments is by 
no means the only criterion by which to judge international organization. 
The recent proliferation of international agencies reflects a widely held and 
deep-seated desire in many parts of the world for a stronger and more inte¬ 
grated world community. Although many aspects of human nature and 
behavior are suggestive of the jungle, man has the capacity of aspiration. 
It is of little importance whether the UN Charter’s preamble is binding or 
not. The fact of the matter is that governments were constrained to affirm 
at San Francisco that the “peoples of the United Nations” were determined 

... to save succeeding generations from the scourge of war . . . , 
to reaffirm faith in fundamental human rights, in the dignity and worth of 
the human person, in the equal rights of men and women and of nations 
large and small . . . , 

to establish conditions under which justice and respect for . . . international 
law can be maintained, ... to promote social progress and better standards 
of life in larger freedom. . . . 


The Charter, then, affords evidence of at least an embryonic sense of 
c'ommunity and shared aspirations among peoples of different nations. On 
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the regional level, the North Atlantic Treaty is evidence ot a tar more 
highly integrated community. The question whether the purposes of t e 
UN to maintain international peace and security and to achieve interna¬ 
tional cooperation in economic, social and cultural affairs can be realized 
depends on the Organization’s ability to prevent armed conflict and to foster 
consensus among peoples of widely differing cultures, political traditions 
and economic development. The basic force which has given rise to inter¬ 
national organization has been the ceaseless quest for protection from eco¬ 
nomic, social, political and military insecurity. 


The New Diplomacy 

The most significant development in the relations among states in the last 
fifty years has been the increase of multilateral as distinguished from bilat¬ 
eral diplomacy. Yet individual national states still control greater resources 
and authority than any international organization. That is why such organ¬ 
izations, despite some exceptions, arc still more instruments of multilateral 
diplomacy than supranational governments. 

Inevitably, states act in their own self-interest. Need such a state of 
affairs doom mankind forever to international anarchy? Not inevitably. In¬ 
ternational organization can serve to enlighten self-interest. The nine¬ 
teenth-century notion of a harmony of interests need not necessarily be 
abandoned. The problem is to provide means of developing a harmony. 
International organization is such a means. During the twentieth century 
the stake of peoples and governments in international cooperation and 
world peace is increasing steadily. The general public consciousness can 
be made more aware of this stake by the activities of the UN and other 
organizations. Where there is conflict instead of harmony, the UN — and, 
indeed, regional organizations as well — offer means of mobilizing support 
to withstand aggression and to propose settlements. Could the United 
States, for example, have countered Communist aggression in Korea with¬ 
out the sanction of the UN or the conviction among most nations that all 
had a common interest in suppressing aggression? The memory of the 
white man’s imperialism and the goal of collective security loomed too large 
for the United States to apply military sanctions unilaterally. Indeed, the 
removal of General MacArthur from his UN Command in 1951 was in part 
due to the fact that the United States Government felt that the better part 
of wisdom was to exercise military power with as wide backing among the 
United Nations as possible. Even the United States, moreover, has neither 
the manpower nor the raw materials to achieve security without the sup¬ 
port of other powers. 

International organization, then, does not end the politics of the balance 
of power. Nor does it eliminate national interests or the need for diplo¬ 
macy. It does provide means of applying balance-of-power principles in¬ 
telligently and pacifically. And it offers a ready means of gauging the inter- 
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national feasibility and acceptability of a given definition of the national 
interest. Politics remains the art of the possible. The effect of a given 
course of action on nearly the entire international community is more read¬ 
ily ascertainable if advanced in the councils of the UN. The record shows 
that the foreign policies of all states have been modified and restrained by 
events in the United Nations. Without such restraints, international politics 
would resemble even more than is now the case the fumbling of arsonists in 
a powder magazine. International organization, therefore, can foster en¬ 
lightened self-interest. It permits negotiations and compromise on the wide 
range of complex issues that bear on current international relations. It facil¬ 
itates cooperative action on tln^ problems common to mankind. 

Multilateral diplomacy, however, has its pitfalls. Because it is very 
largely open diiiloinacy, delegates are very often tempted to advance pol¬ 
icies in order to influence the course of domestic politics. Multilateral 
diplomacy then runs the danger of becoming a means of manipulating home 
elections. The reader may recall the discussions in the United States of the 
war in Korea and Communist China’s representation in the UN. This is 
too dangerous a game to play. Positions taken in the glare of publicity, 
moreover, cannot be discarded easily, and, as a result, diplomacy by con¬ 
ference can be dangerously rigid. Private negotiations can often foster a 
settlement tliat an inflamed public opinion might prevent. But these pitfalls 
do not necessitate the abandonment of the multilateral technique. Rather 
they demand an understanding of the vices as well as the virtues of 
multilateralism. International organization is an instrument to be used 
with diplomatic skill and understanding. It is no substitute for wise for¬ 
eign policy, and it need not interfere with the time-honored techniques of 
diplomacy. Private conversations and bilateral dij^lomacy, for example, are 
constantly carried on within the halls of the UN or NATO. 

Multilateral diplomacy presents other difficulties. International organ¬ 
izations offer a chance to fish in troubled waters as well as to foster inter¬ 
national good will. The international forum is a powerful instrument which 
can and has been used for mischievous as well as constructive purposes. 
Moreover, the complexity of the new diplomacy makes the problem of co¬ 
ordination, within as well as among governments, increasingly difficult and 
time-consuming. It is a hardship for many small countries to train large 
staffs to attend many meetings occurring during increasingly long sessions. 
Paraguay tried to cover the meetings of the Eighth General Assembly with 
three delegates dashing from one committee room to another.® The big 
powers also have their problems. Immense preparation is required of all 
states to cover the agenda items of a UN meeting. 

Inevitably, there are those who long for the days when the private lives 
of countries were not constantly up for debate and public scrutiny. In spite 
of these and other difficulties, however, international organization is worth 
the price. NATO did not create the need for allies. It is the result of that 
need. The UN did not originate anti-colonial sentiments or spark the fires 

• The New York Times, November 1, 1953, p. 19. 
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of nationalism or create new economic and social expectations among the 
world’s depressed billions. These forces have long been at work. Because 
they affect the whole world, multilateral procedures must be devised to 
cope with them. The embarrassment of airing dirty linen in public should 
not blind one to the advantages of having a continuing forum in which to 
reconcile international differences. 


The Way Ahead 

The proper study of international relations involves not only a consider¬ 
ation of what men do but also of what great humanitarians have said men 
ought to do. Since man has the capacity to will and carry out the improve¬ 
ment of his lot, the Sermon on tlu' Mount is as relevant in international 
affairs as Machiavelli’s Prince. Although bitter struggles for power swirl 
about international organizations, so do many humanitarian proposals 
which governments cannot afford to neglect. The UN has become a means 
of raising men’s sights and of establishing world-wide norms of behavior 
without which no world governmental structure can exist. At the same 
time, human welfare requires a stronger international mechanism. Many 
will argue that existing international organizations are weak reeds against 
man’s propensity toward self-destruction. With the atomic age, the Char¬ 
ter may have been obsolete before it was ratified. But it remains to be 
demonstrated how the hearts and minds of men can l)e turned toward a 
broader community. How, for example, can the UN be strengthened? 

Amendment or Interpretation? 

Any number of world constitutions, charters and plans can be and have 
been drawn up. The problem is to gain acceptability. What may be ac¬ 
ceptable to one people and government will not be acceptable to others. 
Any blueprint for world order, of necessity, implies loss of power for some 
ruling group, and power is not readily relinquished. Plans for a non-Com- 
munist world federal union, for example, have little attraction for the rul¬ 
ing elite of the Soviet Union, In fact, Soviet rulers seem to derive personal 
advantage from external danger and pressure, real or imagined. 

Any proposal that might be acceptable to governments at this time 
would be too weak to provide a framework for world government. It is 
hard to see how governments that refuse the UN armaments proposals as 
interfering with their sovereign rights can be persuaded to accept world 
federalism or any important Charter amendment. The real problem is that 
the great powers cannot agree on any Charter amendment that would alter 
the world’s present balance of power in any fundamental way. World peace, 
it is said, requires a world-wide organization of police power and univer¬ 
sally accepted rules of law. The Charter already permits such develop¬ 
ments if and when governments really follow its principles. The problem 
is to foster a sense of community in the world at large. Althqugh constitu- 
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tion-making is part of the process of creating consensus, a constitution re¬ 
quires at least a minimum sense of community. 

The realistic idealist in search of peace must depend primarily upon the 
short-run device of Charter interpretation. Here lies the best chance for 
the building of consensus in social, economic, political and psychological 
terms. Surely the history of the United Nations shows that its Charter is a 
flexible document. Interpretation already has permitted radical changes 
such as the alteration in the balance between Security Council and Gen¬ 
eral Assembly, and, despite the veto — and despite most expectations in 
1945 — the application of sanctions against one great power, China, and 
indirectly against another, the U.S.S.R. Domestic jurisdiction did not stand 
against rising nationalism in Indonesia. Insistence on amendments not ac¬ 
ceptable to all the major powers might well break up the UN or cause 
important powers to withdraw. Interpretation seems less likely to run this 
risk. 

The most readily available means of forging a world community is the 
United Nations. If the organization is used with wisdom and restraint, it 
may inspire confidence so that in time a stronger governmental frame can 
be provided for a commonwealth of man. The Charter’s potentialities for 
fostering a universal rule of law have by no means been adecjuately de¬ 
veloped. It is important to recall that the Draft Declaration of Human 
Rights represents as much moral consensus as can be expected from even 
the free nations of the world. The Communist powers do not and cannot 
accede to any genuine conception of civil liberties, which is as convincing 
evidence as there can be of the foundations that must be built before there 
can be anything like world government. 


Suggestions for Further Reading 


See list at end of Chapter 29. 
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The Future of International Organization 


“Constitutional experts who have studied the history of the United 
Nations believe that there is nothing in history to match the speed 
and cilcctiveness with which the United Nations developed in time 
of trial,” ^ 


In pondering the future course of international organization, the first ques¬ 
tion to be answered is: should international organization really be encour¬ 
aged or not, and why? 

In reply to this (juery, one can say immediately that the dominant desire 
of most of mankind today and the strongest motive for closer international 
cooperation is not sheer idealism, but an understandable anxiety to avoid 
annihilation in another world war. In reaction to this danger, some men 
call for immediate world government, while others merely recognize that 
the inadequacy of individual national resources for self-defense requires 
broader alliances. But, as men realize that isolated economies are no longer 
efficient for producing guns, many have also come to realize that they are 
equally inefficient in producing butter. Then there are moral aspects of the 
question. Those who believe in the ideal of the brotherhood of all men 
believe that the more extensive the community, the more it achieves their 
goal. A more utilitarian point of view is that the fullest development of 
the world’s human resources, like its economic resources, requires the full¬ 
est measure of social collaboration. All these considerations cry for the 
unity and strengthening of the international community to the maximum 
degree possible. 

At the same time, one must clearly recognize the multitude of obstacles 
that stand in the way of these efforts; the vested interests of various national 
governmental and nongovernmental groups, vast differences in cultural 
mores, antagonistic political systems, different capacities and achievements 

^ A. M. Rosenthal, The United Nations, Its Record and Prospects, prepared for the 
Carnegie Endowment for International Peace (New York: Manhattan Publishing Com¬ 
pany, 1953), p. 15. 
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in economic development, inertia, and the awesome complexities involved 
in running a mammoth world society. The following observations deal with 
the most fundamental issues tliat will have to be faced by those who seri¬ 
ously try to improve existing institutions. In the course of this analysis, 
special emphasis is placed on an appraisal of what might be accomplished 
in a possible reorganization of the UN. 


Domestic Jurisdiction 

A great deal of printer s ink lias been spilh'cl on this issue. France insists 
that the unrest in Tunisia and Morocco is her own concern. The U.S.S.R. 
rejects the UN plan for armaments control as impinging on her sovereignty. 
The United Kingdom insists that the Central Africa Federation is neither 
the Reverend Michael Scott’s nor the UN's business. Iran insists that her 
oil is no affair of the United Kingdom or the International Court of Justice. 

The most pernicious development of all, however, threatens to take 
place in the United States. Despite the fact already noted that the UN is 
not authorized "to intervene in matters which are essentially within the 
domestic jurisdiction of any state,” (Charter Article 2, par. 7), certain ele¬ 
ments, including some of the more vocal members of the American Bar 
Association, are seeking further ways of hobbling United States participa¬ 
tion in the UN. Fearful that the President and Senate will bargain away 
American liberties at the conference table, because treaties are the “supreme 
law of the land,” (Article VI of the Constitution), the Senate barely de¬ 
feated, in February 1954, a resolution to amend the Constitution's treaty 
I^rovisions.- The aim of the proposed amendment was to limit drastically 
the capacity of the United States to enter international commitments. It 
would have altered the balance between Congress and the President in 
conducting foreign affairs so as to give Congress as a whole a voice the 

2 On June 15, 1953, the Senate Committee on the Judiciary reported favorably (9-5) 
the following Constitutional amendment, generally known as the Brickcr amendment. 

1. A provision of a treaty which conflicts with this Constitution shall not be of 
any force or effect. 

2. A treaty shall become effective as internal law in the United States only through 
legislation which would be valid in the absence of a treaty. 

3. Congress shall have power to regulate all executive and other agreements with 
any foreign power or international organization. All such agreements shall be subject 
to the limitations imposed on treaties by this article. 

4. The Congress shall have power to enforce this article by appropriate legislation. 

5. This article shall be inoperath e unless it shall have been ratified as an amend¬ 
ment to the Constitution by the legislature of three fourths of the several states within 
seven years from the date of its submission. 

For comment, see Arthur II. Dean, “The Brickcr Amendment and Authority over For¬ 
eign Affairs," Foreign Affairs, Vol. 32, No. 1 (October 1953), p. 1; A. E. Sutherland, 
Jr., “Restricting the Treaty Rower,” Harvard Law Review, Vol. 65, No. 8 (June 1952), 
p. 1306; Henry Steele Commager, “The Perilous Folly of Senator Bricker,” The Re¬ 
porter, Vol. 9, No. 6 (October 13, 1953), p. 12; and Treaties and Executive Agree¬ 
ments, Hearings before a subcommittee of the Committee on the Judiciary on S. J. 
R^olution 130, 82nd Congress, 2nd Session, May-June 1952. 
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Founding Fathers insisted it was not qualified to have. It would have 
altered the federal system in favor of the states, thereby weakening federal 
authority in foreign affairs at a time in history when national safety de¬ 
mands that such authority be strengthened. It would, in short, very nearly 
have turned the clock back to the Articles of Confederation. 

The fears of the amendment's sponsors are almost wholly groundless. 
Some Americans are particularly anxious lest the Draft Conventions on 
Human Rights or the Genocide Convention become the opening through 
which the UN camel will enter the American tent. But such conventions 
or declarations will not be enforced against the will of Congress since Con¬ 
gress, in the Supreme Court's view, can effectively annul a treaty by sub¬ 
sequent legislation. UN treaties on sensitive economic and social issues, 
moreover, are now specifically drawn so that they will not be '‘self-execut¬ 
ing” until supporting legislation is passed. That is, they are unenforceable 
in the courts without imj)lementing legislation. Such treaties now also in¬ 
clude safeguards specifying that they have no power to upset federal rela¬ 
tionships specified in any Member's constitution. 

The amendment would have greatly strengthened the domestic jurisdic¬ 
tion limitation. It is one aspect of a campaign to limit American 
participation in NATO and the UN. The significant thing about the domes¬ 
tic jurisdiction controversy is that powerful groups in many countries still 
value freedom of action more than international collaboration, and national 
sovereignty more than standards of the common public interest. The con¬ 
troversy illustrates the difficulties of correcting unfounded misapprehen¬ 
sions regarding international organizations. Many Americans, for example, 
have been persuaded by certain pressure groups and their spokesmen in 
the press that international organizations are supergovernments threatening 
basic liberties. Nothing could be further from the truth, but the truth is 
not easy to come by. Actually, many of the senators who favored the 
Bricker amendment were also on record in favor of amending the Charter 
so as to strengthen the UN. Either they did not fully understand the nature 
of the Bricker proposals or, so far as public opinion is concerned, they felt 
it important to cover both sides of the street. 

The controversy also shows how narrow is the range of agreement in 
the international sphere. Few governments are prepared to be criticized 
for their social policies, in general, and racial policies, in particular. One 
commentator summarizes the problem as follows: 

The community on the state level stresses . . . differences in order to justify 
its existence since they are what set it apart from others. Emphasis upon 
the essential equality of all human beings would be a step toward the elimi¬ 
nation of the state. No people insisting upon tlie maintenance of the sov¬ 
ereign independence of the state can therefore ever fully live up to any 
doctrine preaching the brotherhood of man. If, on the other hand, a world 
community is the goal, such doctrines must be elevated to the pedestal now 
occupied by nationalism.^ 

s Werner Levi, Fundamentals of World Organization (Minneapolis: University of 
Minnesota Press, 1950), p. 19. ^ 
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So far as amendment of the Charter’s domestic jurisdiction clause is con¬ 
cerned, it is inconceivable that cither the United States or the U.S.S.R., 
without mentioning others, would consent to any liberalization of this pro¬ 
vision. The greatest danger is that some states may attempt to raise the 
domestic jurisdiction barrier even higher. To do so would be disastrous. 
To the argument that it would inspire more confidence in the UN among 
Members, the answer is that the Organization would be emasculated. Surely 
the record shows that peace is not served by states being sole judges of 
their actions that affect international relations or by reducing international 
obligations. The decisirfn regarding domestic jurisdiction should rest with 
the international community and not with individual states. As it now 
stands, domestic jurisdiction can bar UN interference in everything but the 
application of sanctions against aggression. The immediate problem is to 
hold ground already gained. Tlie long-range problem is to build a broader 
sense of community so that national barriers will gradually be lowered to 
facilitate the solution of international problems. This would necessitate 
not only liberalizing the definition of “domestic jurisdiction” but giving 
international organizations more autliority to control the interpretation of 
such a definition. 


Regional Systems 

Below the universal level there are various regional bodies that can be 
stout limbs or Achilles’ heels of the world organization. The fact is that, 
while an area like Europe is not so integrated a community as Belgium, it is 
more integrated than the world as a whole. Contrary to the glum prophecy 
that regionalism will be the death knell of universalism, regional organiza¬ 
tions can be a constructive step towards a broader amalgamation. Regional 
afBnities should be utilized to accomplish tasks for which there is yet no 
basis at a more universal level. The Tennessee Valley Authority is an ex¬ 
ample in the United States; the European Coal and Steel Community is an 
example among the states of Europe. 

The threat of military aggression from the Soviet Union must be recog¬ 
nized as the principal impetus behind the strongest of all contemporary 
regional systems, the North Atlantic Community. As a result, the agencies 
of that system are mainly preoccupied with defense problems. While 
defense has been widely criticized as an excessively narrow focus, it is no 
more limited than the initial integrating motivation which led to most 
modem federations, including the United States. Nonetheless, it would 
seem desirable to broaden as well as to strengthen the functions of this and 
other regional arrangements discussed in previous chapters. And, at the 
same time, it is essential that we keep our eyes on the goal of an ultimate 
world community. 

It might be argued that, since one of the basic assumptions of the UN, 
big-power unity, has expired in the frigid climate of the cold war, the 
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organization should be abandoned. Regional emphasis was carefully con¬ 
sidered in World War II, it will be recalled, and, largely on United States’ 
insistence, superseded by a policy in favor of universal organization. Secu¬ 
rity, economic and social problems were held to be global in scope. Within 
three or four crowded, disillusioning years, however, the United States be¬ 
came the leading champion of regional organizations — NATO, ANZUS 
and the like. 

The United States never abandoned the UN, however, despite the revo¬ 
lutionary changes in American security policy. The Vandenberg resolution 
of June 1948, the sensational harbinger of the North Atlantic Treaty, was 
equally concerned to strengthen the UN Charter. Not only were NATO 
and other developments held to square with the letter of the Charter; they 
were pictured as strengthening it. The future of the UN depends upon the 
maintenance of peace. The paralysis of the Charter collective security pro¬ 
visions due to the cold war and the aggressive policies of the Soviet Union 
convinced most Western nations that a regional alliance was essential to 
compensate for the UN’s weakness. 

In the case of Western Europe, regional organizations may coalesce into 
a federal government that might be more rigorous in its support of Charter 
principles than the present separate units can be. Thus, it is not unreason- 
ahle to argue that most regional developments have supported the world 
organization. This is not the same as arguing, however, that regionalism 
should be the sole or primary emphasis. There are several reasons for argu¬ 
ing that the world organization should be the major long-term concern. 
First, the major problems of peace and security are world-wide problems. 
The struggles in Korea and Southeast Asia impinge he;avily on the security 
interests of the United States, the Soviet Union and most other states. No 
major regional bloc could put its faith in its owm armaments control scheme 
unless it were part of a globally coordinated and enforced plan. Neither 
Italy nor Europe alone can at the moment solve Italy’s overpopulation and 
unemployment problems. So it goes; the world simply cannot be divided 
into self-contained regions. 

Second, geographic proximity does not always breed friendship. Cul¬ 
turally, parts of Latin America have more in common with certain Euro¬ 
pean countries than with the United States. The Commonwealth is a polit- 
ical, economic and cultural community, but not on a “regional” basis. And 
within many of the usually defined regions some of the bloodiest wars have 
been fought and the highest tariff walls created — witness Franco-German 
relations. 

Nonetheless, there are solid grounds for regional developments. World 
trade and development may benefit from strong regional coordination. 
While armaments regulation must be on a global plan, it might be imple¬ 
mented through regional groupings. These and other problems of defense 
and economic well-being can be handled best in certain regional organiza¬ 
tions because the partners are prepared to go further in coordinating their 
policies than would be the case with the members of a wider association. 
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Finally, regional associations may servo to restrain the tensions between 
the United States and the Soviet Union. If regional associations do in fact 
acquire some measure of power and stability, they are less likely to be 
pawns in a global struggle for power. For some time to come regional and 
world organizations will develop simultaneously. 


CoUedipe Security and Peaceful Change 

The theory and practice of collective security under \'arious organiza¬ 
tions, including the League and UN, have already been examined in some 
detail. Collective security is an attempt to overcome the weaknesses of the 
international community in which there is as yet no certain centralized 
system of law enforcement. The system requires that the security of each 
state shall be the concern of all states so that, if one is in danger, all others 
will act as though their own security were threateiu'd. The traditional 
rules of “self-help” and neutrality must be abandoned. The system has for 
its object both the elimination of force in settling international disputes 
and the development of a sense of mutual security among states. The re¬ 
duction and regulation of national armaments should be a concomitant step. 
This state of affairs has proved possible between a limited number of states. 
The United States-Canadian border remains unfortified, and disputes be¬ 
tween the United States and Canada and between the United States and 
Britain have long been settled by nonviolent methods. 

Collective security under both the Covenant and the Charter, however, 
has been based on the assumption that a peaceful world cannot be estab¬ 
lished until similar conditions prevail in the relations among at least all the 
principal powers. Practice has always lagged far behind theory, however, 
and, for many reasons, it must as long as the state system exists in its pres¬ 
ent form. The reason is that the essential requirement of collective secu¬ 
rity cannot be achieved; the mustering of overwhelming strength against 
any aggressor or would-be aggressor. Such strength can be assembled only 
if the vast majority of states want international peace more than they want 
national objectives that can be obtained only by sacrificing peace. Strength 
to counter aggression requires: (1) .some agreed definition of aggression; 
(2) some agreed body to apply that definition by majority vote; (.3) ad¬ 
vance pledges by states to provide resources to back up such decisions. 

The fact of the matter is that states have conflicting interests which pre¬ 
vent their acting in harmony. While collective security rests on the im¬ 
plicit assumption that at least all the most powerful states are satisfied 
with the established order, some inevitably wish to change the status quo, 
and, if necessary, may go so far as to adopt violent measures to do so. 
Therefore, the preconditions of international peace through collective se¬ 
curity have never come to pass. Sufficient strength to enforce collective 
security could never be assembled under the League, for example. The 
United States refused to link its security with the League system, relying. 
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instead, on its own strength, its isolated position and policies of neutrality. 
Germany, Japan and Italy sought to change the Versailles system, which 
France and, to a lesser extent, Britain sought to maintain. These conflicting 
national interests prevented the application of any sanctions against Japan 
and the application of sufficient strength against Italy. 

Since World War 11, the United States has become the outstanding 
champion of collective security. Presidents, secretaries of state, congress¬ 
men, and sc'iiators have asserted repeatedly that collective security is the 
way to peace!. Yet the str(!ngth of the United States and the U.S.S.R. works 
against collective security. The; first order of business for each power is to 
weaken the other. Contemplating each other’s might, each feels insecure, 
despite the* Charter, and each woos other iiowers to its side. One unfortu¬ 
nate result of this situation is that other powers, less strong, sometimes tend 
to favor neutralist policies, forgetting that the major struggle is not just be¬ 
tween the U.S.S.R. and the United States but one in which the U.S.S.R. has 
challenged the free world. The more insecure powers feel, the less they 
follow the preceirts of collective security, and the weaker the system be¬ 
comes. All states are caught in a vicious circle. The UN command in 
Korea, instead of har’ing overwhelming force at its disposal, was on two 
occasions nearly pushed into the sea. Sanctions had to be applied against 
one groat power and indirectly against two. Sufficient force was, however, 
finally assembled to throw back the aggressors in most convincing fashion. 

It seems quite clear that future conflicts will approximate this situation, 
wherever they may be. The framers of the Charter realized that the best 
security system that could be devised depended upon the cooperation of 
the princiiial powers. This they could only leave to diplomacy, for there 
was no way of bringing the big states to heel and no way of insuring that 
they would not pursiu; conflicting foreign policies. 

As a result, the concept of collective security has been severely criticized. 
India, for example, argues with great logic that the UN was not expected 
to apply sanctions against a major power and that, in a big-power conflict, 
the UN ought to be an agent of conciliation and mediation rather than of 
(!nforcement. Shrewd observers such as Hans Morgenthau, Robert L. 
Schuman and Walter Liiipmann have concluded that the concept of collec¬ 
tive security is positively a danger to peace, because an overwhelming 
superiority of force can never be achieved in a conflict under present cir- 
cum.stances. Its greatest danger is held to be the maximization rather than 
the limitation of war. Thus, many countries, in this view, have been drawn 
into the Korean conflict owing to their collective security obligations. 

The argument is quite persuasive. Nonetheless, one must ask, first, 
whether the objective of the UN — i.e., international peace — did not re¬ 
quire meeting force with force in Korea; and, second, whether that force 
could have been assembled but for the UN. How, for example, after the 
Chinese entered the Korean war, could the United Kingdom have partici¬ 
pated in the UN action in the light of her recognition of red China? True, 
the United States could doubtless have fought the Korean War alone, but 
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it y/ould Viave been fought at a price — the failure of the UN system to meet 
the challenge of aggression and great resentment in Asia. 

It is doubtless true that the theoretical model of collective security can 
never be duplicated in real life. It is nonetheless useful as a model. Inter- 
national peace and security depend at the very least on collective action, 
even if collective security lies beyond reach. The UN offers an essential 
means to collective action. Far from maximizing war, the UN deters aggres¬ 
sion by enhancing the likelihood of strong counteraction under obligations 
of the Charter. Furthermore, it seems preferable in terms of building an 
orderly world community to keep such counteraction within the framework 
of UN principles and objectives, weak though that framework may be at 
present, rather than to force such action outside the UN. 

Meanwhile, collective security must be considered in broad perspective. 
To the extent that the international community can devise means of effect¬ 
ing peaceful change, the burden on tlie security system may be reduced. 
The UN shows possibilities in these respects. Since the Charter was 
drafted, one quarter of the world’s population has won independence and 
self-government without a world-wide conflagration. Although severe in¬ 
ternational conflicts will continue to threaten j)eace, there are grounds for 
hoping that these conflicts need not erupt into large-scale, devastating war. 
Since aggression was checked in Korea, no power feels that it can disre¬ 
gard all its UN obligations with impunity. This is a marked change from 
the League. The UN is a restraining influence in the struggle for power. 


Economic and Social Cooperation 

How can Asia grow more rice and see that it gets to all the peoples who 
need it? How can steel be more efficiently i)roduced and distributed in 
Europe? How can the devcIoiDment of the Hylean Amazon area, which 
involves six different Latin American countries, be coordinated most effec¬ 
tively? These are the kinds of challenges which have given rise to the 
network of international economic and social agencies which circle the 
globe today. They mirror the obvious fact that maximum development of 
the world s economic and social potential requires world-wide planning 
and mobility of resources surmounting national barriers. 

The following observations are based on the assumi)tion that the broad 
economic and social goals of mankind should be: (1) the most eflBcient 
output (measured in human as well as material costs) of goods and services 
to satisfy mens freely expressed wants, and (2) the fullest satisfaction of 
men s psychological and social needs consonant with a democratic ethic. 
These goals go beyond mere maintenance of peace and mere laissez faire 
economics. The eighteenth- and nineteenth-century assumption that the 
main task was to remove incumbrances that prevented the “normal” opera¬ 
tion of a “natural order” has not proved adequate to satisfy men s needs. 
There is a necessity for positive planning and building of the kind of world 
we want to live in. We have learned that it will not plan and build itself. 
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Measuring Progress Thus Far 

Scanning tTie broad borizon oi tbe development traced in tbis volume 
from nineteenth-century river commissions to tbe twentietb-century ECSC 
(European Coal and Steel Community), several conclusions emerge. First, 
it is apparent that that the parade has marched in step to the tunes called 
by the great powers. Activities which have prospered are those that seemed 
to offer the greatest benefits to those powers with the least sacrifice in 
freedom and treasure. But, at times, the great powers endured consider¬ 
able sacrifice when the need seemed most pressing, particularly in wartime. 
This highlights the fact that what a country's ‘'national interest” has seemed 
to require at any jDarticular moment has not been a static concept, as some 
writers have tended to imply, but has changed according to a variety of 
material and ideological considerations. Nor has this evolution been uni¬ 
linear. Rather, it has changed pace and direction in a number of cyclical 
fluctuations, although the long-run trend seems generally to have been 
towards greater international collaboration. 

It has by no means been easier to gain cooperation in all “functional” or 
“technical” activities than in “political” matters. While, under the pressure 
of war, cooperation has been great among allies, it has decreased precipi¬ 
tously once the fighting has stopped. In general, the inclination has been to 
cooperate most in informational activities which give substantial benefits 
in terms of keeping track of what other countries are doing, and of learning 
new techniques at relatively low cost. In international, as in national, ac¬ 
tivities, moreover, informational programs normally pave the way for op¬ 
erational functions. Other things being equal, the great powers have been 
reluctant to undertake more ambitious activities whose costs are greater 
and tend to be financed by the rich for the benefit of the poor. 

Regarding specific functional areas, international cooperation in post¬ 
war relief and reconstruction was greater after World War II than World 
War I, but the principal programs in both instances were largely bilateral. 
Remarkable progress has been made in the concept of developing under¬ 
developed countries since World War II, but the aid has, for the most part, 
taken the form of technical assistance with only modest, though increasing, 
financing through the International Bank for Reconstruction and De¬ 
velopment. Concrete concessions in the reduction of tariffs and other trade 
barriers have also been greater since World War II, through a variety of 
international bodies, but they fall far short of what the planners of the 
postwar world had hoped for. International regulation of monetary policies 
has been seriously frustrated by the vast problems left in the wake of two 
world wars and a depression, as well as stubborn resistance on the part of 
national financial interests. 

Substantial advances have been made in thinking about the questions of 
employment and stability, but the “full employment” program is still in its 
informational swaddling clothes. International cooperation in transporta¬ 
tion and communications is among the most essential prerequisites for any 
kind of intercourse among nations and is considered to involve relatively 
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slight sacrifices. Even in these areas, howevei, national interests have 
vigorously oi3posed regulation in such sensitive matters as ra c i n ra es. 
The most strongly organized labor groups have been quite success u in 
using the ILO and other agencies to study labor problems, reconnnend 
improved standards, and influence governments to enfoice t lem, a t oug 
the vi^eaker labor interests and less developed countries still suffer from 
grossly inadequate working conditions. The more adv anced countries have 
done a great deal internationally to eradicate diseases which threaten their 
welfare and are now undertaking more positive and long-range health ac¬ 
tivities, Yet the funds and authority given international health bodies are 
still woefully ineuger. Because aiding refugee's and other migrants to find 
new homes normally involves at least two, and usually more, countries, it 
is essentially an international task which nations have supported more 
generously since World War II than previously. But still they have placed 
severe time, functional and financial limitations on such efforts. In the field 
ol cultural exchange, League and UN agencies have been supported in im¬ 
proving the means of communication (education, literature, art, libraries, 
etc.), but the substantive content of such exchange has naturally stirred the 
caldron of conflict since there is no commonly accepted standard by which 
to judge tlie validity of such content. 


Is Functionalism the Answer? 

Among the prophets who have emphasized the imj^ortance of economic 
and social problems in international relations, one of the earliest in modern 
times was the “mcrcantilisf’ school which advocated the robber-baron 
philosophy that the object should be to take as much physical wealth as 
possible from other countries and give as little in return as one could get 
away with — all regulated under a paternalistic government. The clear 
rational light of Liberalism then dawned during the eighteenth and nine¬ 
teenth centuries to illumine the way for the new industrial entrepreneurs 
who wanted to escape the strait jacket of governments largely dominated 
by landed nobility. They felt they could hold their own in open competi¬ 
tion and therefore preached laissez faire both internationally and domes¬ 
tically. Many of the high j)riests of this crusade also agreed with Richard 
Cobden that “Free Trade would have the tendency to unite mankind in 
the bonds of peace.” ^ Unfortunately, the aberrations that were explained 
as mere sand in the wheels of the “natural order” turned out to be more 
“normal” than that order itself. Unregulated self-interest did not, it was 
discovered, automatically produce the greatest happiness for the greatest 
number. 

The rudest shocks to the liberal philosophy came in the form of various 
depressions, a number of wars, including two of world-wide scope, and 
the increased economic and political power of the “masses,” who began to 
ask for the security and comforts of the iq^per classes. “Keynesian” and 

4 John Bright and James E. Thorold Rogers, Speeches on Questions of Public Policy 
(London: Macmillan, 1870), Vol. 2, p. 421. 
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socialist thinkers reacted by calling for more conscious planning and regu¬ 
lation of international as well as national economic and social relations. 
A more threatening challenge has been the Communist thesis which sees 
history as a cart drawn by the horse of dialectical materialism and wars as 
the inevitable by-product of national and class struggle. While it is true, 
of course, that the quest for economic wealth has been a central element 
in the struggle for power among nations, it is also obvious that this virus 
has infected Communist as well as non-Communist regimes. 

One of the more recent refinements of liberalism is the “functionalist” 
school, which suggests that the surest road to an integrated world com¬ 
munity is through “nonpolitical,” “functional,” or “technical” cooperation.'' 
It is alleged that one should not try to enter immediately through the front 
door of world government, but approach the objective indirectly through 
the back door of less dramatic “practical and continuous association in 
everyday affairs.” ® This seems a most level-headed antidote for excessive 
idealism. It recognizes that thousands of nongovernmental associations 
among businessmen, scientists, labor leaders, teachers, and bankers have 
been responsible for much of the limited consensus already created among 
nations. And, where there is a body of demonstrable truth which is com¬ 
monly accepted throughout much of the world, as in medicine, there is a 
basis for technical agreement, which governmental interests sometimes 
obstruct. 

On the other hand, governments are involved in more and more human 
a£Fairs — not because of any diabolical plot, but largely in response to the 
growing complexity of our highly specialized society in which the greater 
opportunity for interpersonal conflict requires greater facilities for media¬ 
tion, Moreover, governments have been responsible for promoting tech¬ 
nical cooperation as well as being the product of eircumstances arising in 
connection with it. Just as the United States Federal Government has 
created new channels for technical cooperation (e.g., the Public Health 
Service and TVA), so a world federation could have the same effect. The 
centralization of administration within national governments, moreover, can 
make implementation of international agreements far easier than if private 
groups are entirely relied upon. There have also been occasions when gov¬ 
ernment leadership has sponsored international technical cooperation and 
private interests have wrecked it, as in the case of the proposed Interna¬ 
tional Trade Organization, 

Another diflBculty with the functionalist thesis is that many obstacles arise 
in functional fields that are not caused by governmental politics, but by 
scientific vested interests, honest disagreements on scientific theories, or 
ethical questions regarding scientific matters. Finally, although functional- 

®See James Avery Joyce, ed.. World Organization — Federal or Functiorud (Lon¬ 
don: Watts, 1945); David Mitrany, A Working Peace System (London: The National 
Peace CouncU, 1946). 

® From the pamphlet "World Unity and the Nations,” by David Mitrany and Max¬ 
well Garnett, Towards World Government, No. 3 (London: The National Peace Coun¬ 
cU, 1945). 
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ists tend to say that ideological agreement foUows technical cooperation, 
they seldom emphasize the fact that a basically coopera ive c pre 

requisite for technical collaboration. Certainly the unc lona approac i 
has frequently been blocked by the ideological chasm t a ivi es t e 

Communist and non-Communist worlds. 

Besides these schools of thought which tend to stress the importance of 
economic and social questions, though they agree on little else, t lere are 
those philosophies which tend to look at these issues through the other 
end of the telescope. First, there is the “tire brigade contingent who, on 
the basis of the familiar and misleading adage, “First things come first, 
believe that international organization is primarily an emergency apparatus 
to be trotted out to deal only with the most obvious and extreme threat to 
mankind: an actual outbreak of war. One modern expression of this thesis 
is the world federalist view that the first task is to muzzle the most dan¬ 


gerous weapons of destruction.^ There are others who emphasize that all 
states are driven by basically the same motivation — the quest for power — 
and that international economic and social activities will not fundamentally 
alter that pattern. A related thesis is that economic and social problems 
are more the effect than the cause of political problems. Hitler’s determina¬ 
tion to lead Germany to world conquest, it is said, was far more the reason 
for German aggression than the hackneyed talk of Lehensraum and raw 
materials, and that aggression caused many economic and social problems 
which could be solved only by stopping Hitler. Finally, there are the strong 
nationalists who dislike international interference in economic and social 
affairs and insist that such matters arc essentially “domestic” questions. 

In weighing all of these arguments, it becomes abundantly apparent that 
part of the problem is semantic. The concepts “political,” “economic,” and 
“social” overlap and interact. The single problem of labor standards is 
commonly classified under all three headings. Every cause of tension, 
whatever one may call it, is a potential serpent in the garden, but obviously 
the greatest threats are those which are likely to unleash large-scale military 
struggles. Many men of good will, therefore, have concentrated on extract¬ 
ing the sting directly by attempting to abolish armaments and their masters, 
the nation-states. But this has proved a most discouraging task since gov¬ 
ernments consider such efforts as invitations to extinction. Hence, many 
prophets of peace have been forced to retreat to the functionalist back 
door. And here one becomes involved in every economic and social prob¬ 
lem— from tariffs to neuroses. Evidently, no single approach is likely to 
be sufficient by itself. All must be pursued to the utmost. But there is no 
question that, within the economic and social realm, greater over-all plan¬ 
ning and direction would result in more efficient development of world 
resources — human and material. Such planning requires more interna¬ 
tional authority and money. 


r Cord Meyer, Peace or Anarchy? (Boston: Little, Brown, 1947); Grenville Clark and 
Louis B. Sohn, Peace Through Disarmament and Charter Revision, Preliminary Print 
(Dublin, N.H.: 1953). 
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Supervision of Special Areas and Peoples 

Not from the calm deliberations of social reformers, but from the strident 
clash of national ambitions, has arisen the device of international super¬ 
vision. Describing the environment which gave rise to the mandate and 
trusteeship systems, for example, one writer has said that, “The European 
diplomacy of the . . . half-century [before World War I] was almost con¬ 
tinuously occupied in preventing the friction generated by the partition of 
Africa from bursting into the flames of a Euroiiean war. . . . ” ® As the 
struggle over various territorial carcasses has grown increasingly ferocious, 
the victims have often been placed under some kind of international pro¬ 
tection, at least temporarily. And it must be admitted that, while national 
interests continue to be the dominant forces, this solution is certainly a 
more enlightened alternative than going to war over such spoils. In the 
following reflections on the past and future evolution of such supervision, 
the underlying assumption is that mankind’s goal in this area should be to 
help the peoples placed under international protection achieve the same 
political and welfare objectives set forth above for the rest of humanity and 
to do this as rapidly as the integrated development of world resources will 
allow. 

Colonial Territories 

In spite of all their shortcomings, the League and UN systems for super¬ 
vising various mandated and trust territories have proved useful instru¬ 
ments for raising the level of colonial administration through the prohibi¬ 
tion of unilateral disposal of such areas and through regular international 
surveillance. If those systems had made no contribution other than the 
periodic exchanges of views among distinguished individuals who were 
influential in determining their countries’ colonial policies, such as Britain’s 
Frederick Lugard and Alan Burns, they would have been well worth the 
effort. But they have done much more. They have dredged up more and 
more revealing information, sometimes forcing the national authorities to 
expand their own knowledge of their colonial charges. And this is not an 
unimportant achievement since progress depends so directly on accurate 
and current information. Wages cannot be raised without knowing a good 
deal about the financial condition of major enterprises and the general cost 
of living. Moreover, this intelligence has been critically sifted each year 
and judged in accordance with broad standards which have evolved over 
the years and have tended to influence national authorities to re-examine 
their ovra performances in terms of the same criteria. Finally, all colonial 
powers which are Members of the UN have bound themselves, under 
Chapter 11 of the UN Charter, to promote similar objectives in all of their 

* G. L. Beer, African Questions at the Paris Peace Conference, with Papers on Egy^rt, 
Mesopotamia, and the Colonial Settlement (New York: Macmillan, 1923), p. 193. 
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dependencies. While these many efforts have not been the only influences 
at work, they have helped to accelerate and guide the humanizing ot 
colonial policies generally. 

But the development of these territories still lies diiectly in the hands 
of the colonial powers and cannot move much faster tlian the resources and 
policies of those powers allow. Other frequent shortcomings have been 
inadequate information, expertise, impartiality, and continuity among those 
who have served on the international bodies concerned with these prob¬ 
lems. Progress, nevertheless, has been remarkably rapid during just the 
past ten years, as compared with the previous hundred years. 

Further experiments in international supervision have dealt with the 
i:)owder-keg territories of the Saar, Danzig, Libya and Eritrea, and certain 
minorities under various post-World War I agreements. In all of these 
areas, the League and UN have been used to good advantage to temper 
national domination with varying degrees of international guardianship. 
In supervising territories, international regimes have proved themselves 
capable of providing relatively satisfactory government, within limits im¬ 
posed by certain national interests, contrary to the dire prophecies that 
international administration simply would not work. 

On the other hand, the League was unable to subdue the basic interna¬ 
tional tensions that had given rise to the establishment of the Saar and 
Danzig regimes, but it would have been an impressive miracle to calm such 
age-old passions. In the case of the Saar, the League was saddled with the 
thankless task of maintaining a basically unjust arrangement dictated by 
the French appetite for reparations, but it managed to soften that injustice 
a bit with the passage of time. The device of a commission composed of 
the nationals of various interested countries proved a more awkward and 
less neutral channel as used in the Saar than the single internationally 
appointed commissioners, advised by national representatives, assigned to 
Danzig, Libya and Eritrea. The wisdom of pretending that Libya was 
prepared for independence after such inadequate i^reparation may be ques¬ 
tioned, although perhaps this was the most enlightened solution possible 
under the circumstances. The League minorities experience demonstrated 
how difficult it w^as for a weak international supervisory system to intervene 
to protect a small island of inhabitants living under an indifferent, or hos¬ 
tile, government smarting under obviously discriminatory commitments. 
The concept of universal human rights, to be enforced in all societies, 
seems more hopeful as an ideal, but thus far has not been very effective 
in practice. 

Looking towards the future, all of this development of international 
supervision should not be abandoned but should be strengthened as a 
means of balancing one national interest against another. The goals should 
continue to aim towards the promotion of democratic procedures and 
broadly based social welfare. The administrative apparatus should not 
discard direct governmental representation altogether, but modify it 
through striving for greater information, specialized competence and con¬ 
tinuity. 
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Membership 

Membership is the gateway that controls the character of any organiza¬ 
tion. One of the first problems to be faced regarding the membership of 
the UN or any other universal organization is whether its Members should 
be governments or delegates elected directly by the f)eople according to 
party affiliations, as in most national legislatures. Some European organi¬ 
zations are moving toward the popular election of delegates. This is an 
alternative which would reflect different points of view surmounting na¬ 
tional boundaries, and it secerns more conducive to the developmcmt of a 
democratic world community than membership by governments, which 
mirrors, fc^r the most part, the? views of the parties in power and tends to 
perpetuate organization along national lines. In any revision of the UN, 
however, it is unlikely that the great j^owers would approve a change to 
popular representation, but it would seem desirable to encourage the prac¬ 
tice which s(3me states have experimented with of including minority rcjpre- 
semtation in their delegations. 

Then there is the ciuestion of weighted voting. The great powers are 
constantly rcductant to appeal to the General Assembly on many questions, 
and the small powers c'xert an undue influence in that body because of the 
obviously unrealistic i)rovision that assigns one vote to all states regardless 
of population and other differences. It is patently inecjuitable for Lebanon, 
with a population of 1.2 million, to have the same voting strength as India 
with 300 million. The distinguished representative of one small country, 
Paul-Henri Spaak of Belgium, has said, 

I do not think that Belgium plays the same role in internaticmal politics as 
the United States. I do not think that an organization such as that of the 
United Nations will really be able to function well if it is based upon a 
system that is clearly unreal. For myself, I can quite well conceive of estab¬ 
lishing some sort of qualified vote and quantitative vote, and of having each 
nation in the General Assembly and later in the Security Council vote in a 
manner that might be described as “weighted.” 

The major obstacles to any change in this matter arc the reluctance on the 
part of some small countries to surrender their present favored position, the 
uncertainty among the great powers as to the effect of any change on their 
relative influence, and the difficulty of devising a satisfactory formula. 
While many writers have recommended some combination of economic 
and population factors (some people even seem to be weighing culture in 
the present debate over American materialism versus everyone else’s non¬ 
materialism), it would undoubtedly be simpler and more in keeping with 
usual democratic procedures to reflect only differences in population with 
perhaps an upper and lower limit. One plan proposes allowing one repre¬ 
sentative for each five million population, or major fraction thereof, with 

» “The Role of the General Assembly,” International Conciliation, No. 445 (Novem¬ 
ber 1948), p. 601. 
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no state to have more than thirty representatives and every state above 
100,000 in population to have at least one.^® According to this proposal, the 
United States, Canada, non-Communist Europe, and the Commonwealth 
countries would have 184; the Soviet Union, Communist China, and the 
rest of the Soviet bloc, 74; non-Communist Asia (excluding Commonwealth 
countries), 60; Latin America, 39; Middle East, 19; and Africa, 8. 

Finally, there is the question of automatic versus selective admission. 
A basic assumption of the UN Charter and this volume has been that the 
ultimate objective should be a community of democratic nations. But it is 
abundantly clear that not all of the present Members of the UN arc demo¬ 
cratic. The central question is: Should one seek democracy through forcing 
applicants to remain outside the gates until they can convince the right 
Members that they are pure in heart — thus raising the difficult question 
of how to decide when a country has actually been converted — or admit 
all countries in the expectation that their eonstant relations with the UN 
may be a stronger influence for democracy and international cooperation 
than total exclusion? This is a difficult choice, but it would seem that the 
latter is the preferable alternative. 


Author ily 

No government can expect to be very effective without authority to deal 
directly with the people it serves and to exert full legislative and executive 
power. Obviously, the UN and NATO fall far short of this goal, since they 
must deal with peoples through the filter of their governments, which may 
or may not represent them equitably. The ECSC, however, does have di¬ 
rect, binding authority. While governments are still reluctant to encourage 
international organizations to by-pass them, it is desirable and possible to 
strengthen certain direct contacts between international organizations and 
the peoples of the world. For example, extensive field work, particularly 
in connection with the technical assistance program, gives UN personnel 
excellent opportunities to meet the public face to face. Another useful 
development is the organization of nongovernmental commissions, such as 
the national UNESCO commissions, to serve as direct links between inter¬ 
national organizations and various national leadership groups. 

Once in contact with people, international organizations, like national 
governments, operate through three major functions: research, decision¬ 
making, and implementation. Since the UN has already made great strides 
in obtaining more plentiful, accurate, current and comparable informa¬ 
tion, no radical change is needed here, but primarily an extension of what 
has already been done. Decision-making centers around the voting proc¬ 
ess, which has been improved in the UN, as compared with the League, by 
making greater use of various majority rules. The most flexible procediure 
is to rely on a simple majority for all decisions, but the UN Members, espe- 

10 Grenville Clark and Louis B. Sohn, op. cit., pp. 17-24. 
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dally the great powers, have been reluctant to go that far, particularly 
since the representational system has been so unrealistic. But the adoption 
of weighted voting in more international organizations might pave the way 
for greater use of the simple majority, reserving two-thirds or larger majori¬ 
ties for only the most basic questions, such as constitutional amendments. 

Finally, there is the need for more effective implementation of decisions. 
The goal should be binding authority on all matters entnisted to the inter¬ 
national organization, but it is unrealistic to expect such authority to be 
given an international organization at this stage except within a very limited 
jurisdiction and, in some instances, like the European Coal and Steel Com¬ 
munity, involving only a few like-minded nations. The ideal should be to 
extend international authority to those matters that seem essential for the 
survival and welfare of mankind, such as governing the use of force, a fed¬ 
eral system of law and courts, and interstate commerce. Those familiar 
with the history of the United States will note that this follows the pattern 
of the transition from the Articles of Conf(*deration to the present federal 
system. For all the talk about the inapplicability of this analogy to the 
world scene, the differenee is one of degree rather than of kind. It seems 
clear, however, that world peace will, for a long time to come, depend on 
the play of national forces, only loosely coordinated through such bodies 
as the UN and NATO. 

When law is flouted, however, dependable police support should be 
close at hand. While the UN now has the authority to recommend all forms 
of sanctions, binding decisions, subject to the veto, arc restricted to con¬ 
trolling national contingents, which have never been agreed upon, and are 
authorized merely to maintain peace and not to enforce any particular 
settlejmcnt favored by the UN. It is highly doubtful that the great powers 
will agree to any significant formal amendment of the Charter in this 
respect, but it is possible through interpretation to pursue further the 
efforts which have already been made, especially under the Uniting for 
Peace Resolution (Acheson Plan), to arrange in advance for voluntary com¬ 
pliance with a UN recommendation for enforcement action. Much more 
can be done along these lines than most people suspect and than states are 
willing to bind themselves to in formal agreements. Witness the NATO 
system, which legally depends on only voluntary cooperation. The crucial 
prerequisite is to provide in advance for a sure and quick preponderance 
of power to counteract any threat or act of aggression. The more pooling 
of resources and authority there is, the more effective the system will be. 

Assembly and Executive Bodies 

Because of the unrealistic tradition of equal representation for all states, 
the Assembly in both the League and UN has been championed by the 
smaller nations and distrusted by the larger powers, which have thought 
of the political Council, in which they have held weighted positions, as their 
favorite instrument. Nevertheless, there has been an unmistakable trend in 
both systems for the great as well as small powers to turn to the Assembly, 
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not only because of stalemates in the Council, but to gain broader support 
tlian that represented in the smaller body. Contrary to current misconc'ep- 
tions in some quarters, this has been as true of Communist as iioii-Commu- 
nist governments. And, with the weighted voting and wider use of the 
simple majority recommended above, the Assembly could be a more realis¬ 
tic and useful organ than at present. But, even if these changes were 
achieved, the Assembly would continue to be hampered by its unwieldy 
proportions, lack of integrating party affiliations, and vast cultural, political, 
and economic differences dividing its members. It should, therefore, leave 
to other smaller and more specialized bodies the tasks of drafting complex 
policy decisions (as in connection with the human rights convention), 
technical research, and hearing statements by various petitioners (as in the 
case of the Italian colonies issue). Rather, it should concentrate on those 
functions for which it is best equipped; the general review of past per¬ 
formances and the formulation of broad policy statements to guide future 
programs. At the same time, the fact should be recognized that some 
national legislatures find it equally difficult to exercise such self-restraint. 

As for tire executive branch, the UN has, not one cabinet, but three 
(Security Council, Economic and Social Council, and Trusteeship Coun¬ 
cil), as well as a combination chief minister and permanent undersecretary 
(the Secretary-General). Of these four agents, only the latter three are 
expected to comply with Assembly recommendations. The ideal would be a 
single cabinet, under a chief executive, selected by all Members of the UN. 
In the present atmosphere, however, it is questionable whether the great 
powers would agree to any fundamental rearrangement of the present 
machinery, especially affecting the Security Council. And, until the sug¬ 
gested recommendations regarding representation, voting, and implemen¬ 
tation are accepted, it is doubtful whether any shuffling of these bodies 
would be very meaningful. 

The Security Council represents a clumsy reflection of the obvious power 
superiority of the great powers, plus a polite gesture towards France and 
China and participation by lesser states on a rotating basis. Because of 
the cold war, however, the usefulness of that body, hobbled by the Big 
Five veto, has been greatly circumscribed. The Council’s control over 
police action should be brought under the more representative guidance of 
the Assembly if the composition of that body can be made more realistic, 
as proposed above. The Economic and Social Council’s composition has 
been relatively satisfactory since it has habitually contained, not only the 
great powers, but an equitable distribution of lesser states. And its simple 
majority rule for all decisions has made its policy process quite flexible. 
Its chief drawbacks have stemmed from the vitriolic sabotage of the Soviet 
bloc and the lack of time, money, and support given it as well as the inade¬ 
quate expertise and continuity of some of the national delegates. Another 
major problem is the matter of holding the reins of the numerous agencies, 
specialized and other, at work in the economic and social fields. For the 
time being, this matter can be dealt with through further program Integra- 
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tion via the technical assistance program. Eventually, however, all impor¬ 
tant independent agencies should be made more integral partners of the 
central organization. The composition of the Trusteeship Council is an 
improvement over the League Mandates Commission, thanks to the in¬ 
crease in the representation of noncolonial powers, and it also enjoys the 
ease of simple majority decisions. The fact that all of these bodies are 
composed of governmental representatives is by no means a fatal defect. 
Such representation provides direct access to influential governmental 
policy-makers. At the same time, the decisions of such men must be tem¬ 
pered by greater continuity and experience as well as good staff work. 

The position of the Secretary-General — half politician and half civil 
servant — is especially ticklish. Ideally, it would be preferable to have the 
“S-G” as a .strong but nonpolitical permanent undersecretary working in 
close conjunction with a political chief executive at the head of the single 
cabinet mentioned above. But, since the consensus for such a framework 
is lacking at present, the Secretary-General must continue to be the source of 
some degree of over-all jiolitical leadership, somewhat apart from individ¬ 
ual national interests. Furthermore, it is high time that the Member gov¬ 
ernments gave him maximum leeway in building a truly international staff, 
unrestricted by national pressures except where absolutely necessary to 
protect the host country from a “clear and present danger” of sabotage. 


Creating a Seme of Cominunily 

From these reflections, certain methodological conclusions emerge. It 
now seems clear that no single road leads to the promised land. A major 
battle in this connection still rages between federalists and functionalists; 
each school insists that its way is best. But, in fact, both approaches, as 
well as others, must be explored as far as possible. As we have said before, 
functional cooperation helps create the foundations for a stronger govern¬ 
mental superstructure, but that structure can greatly facilitate functional 
cooperation. Reflection on one’s own “backyard” within the nation-state 
helps to clarify the ingredients necessary to produce a more integrated com¬ 
munity. No single factor is responsible for our domestic communities, but 
a multitude of considerations, including physical proximity, cultural bonds, 
economic relations, common political allegiance enforced by binding author¬ 
ity and police power, and reaction against outside interference. While all 
of these factors must be explored fully, it is clear that they are less effec¬ 
tive, at present, in the world at large than in regional or national communi¬ 
ties. Although it is nigh impossible to say which factor is most important, it 
seems clear that the general objective of closer world cooperation is best 
for the welfare of all mankind. 
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The Covenant of the League of Nations^ 


The High Contracting Parties, 

In order to promote international co-operation and to achieve international 
peace and security 

by the acceptance of obligations not to resort to war, 

by the prescription of open, just and honourable relations bctv^'een nations, 
by the firm establishment of the understandings of international law as the 
actual rule of conduct among Governments, 
and by the maintenance of justice and a scrupulous respect for all treaty 
obligalions in the dealings of organised peoples with one another, 

Agree to this Covenant of the League of Nations. 

Article 1 

1. The original Members of the League of Nations shall be those of the Signa¬ 
tories which are named in the Annex to this Covenant and also such of those 
other States named in the Annex as shall accede without reservation to this Cove¬ 
nant. Such accession shall be effected by a Declaration deposited with the Seere- 
tariat within two months of the coming into force of the Covenant. Notice thereof 
shall be sent to all other Members of the League. 

2. Any fully self-governing State, Dominion or Colony not named in the Annex 
may become a Member of the League if its admission is agreed to by two-thirds 
of the Assembly, provided that it shall give effective guarantees of its sincere 
intention to observe its international obligations, and shall accept such regulations 
as may be prescribed by the League in regard to its military, naval and air forces 
and armaments. 

3. Any Member of the League may, after two years’ notice of its intention so 
to do, withdraw from the League, provided that all its international obligations 
and all its obligations under this Covenant shall have been fulfilled at the time of 
its withdrawal. 

^ Text numbered in conformity with the resolution adopted by the seventh ordinary 
session of the Assembly on September 16th, 1926, and containing Article 6 as amended, 
in force since August 13th, 1924, Articles 12, 13 and 15 as amended, in force since 
September 26th, 1924, and Article 4 as amended, in force since July 29th, 1926. The 
texts printed in italics indicate tlic amendments. 
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Article 2 

The action of the League under this Covenant shall be effected through tiie 
instrumentality of an Assembly and of a Council, with a permanent Secretariat. 

Article 3 

1. The Assembly shall consist of Representatives of the Members of the League. 

2. The Assembly shall meet at stated intervals and from time to time as occa¬ 
sion may require at the Seat of the League or at such other place as may be 
decided upon. 

3. The Assembly may deal at its meetings with any matter within the sphere 
of action of the League or affecting the peace of the world. 

4. At meetings of the Assembly, each Member of the League shall have one 
vote, and may have not more than tliree Representatives. 

Article 4 

1. The Council shall consist of Representatives of the Principal Allied and 
Associated Powers, together with Representatives of four other Members of the 
League. These four Members of the League shall be selected by the Assembly 
from time to time in its discretion. Until the appointment of the Representatives 
of the four Members of the League first selected by the Assembly, Representatives 
of Belgium, Brazil, Spain and Greece shall be members of the Council. 

2, With the approval of the majority of the Assembly, the Council may name 
additional Members of the League whose Representatives shall always be Mem¬ 
bers of the Council; the Council with like approval may increase the number of 
Members of the League to be selected by the Assembly for representation on the 
Council. 

2. bis. The Assembly shall fix by a two-thirds majority the rules dealing with 
the election of the non-permanent Members of the Council, and particularly such 
regulations as relate to their term of office and the conditions of re-eligibility. 

3. The Council shall meet from time to time as occasion may require, and at 
least once a year, at the Seat of the League, or at such other place as may be 
decided upon. 

4. The Council may deal at its meetings with any matter within the sphere of 
action of the League or aflFecting the peace of the world. 

5. Any Member of the League not represented on the Council shall be invited 
to send a Representative to sit as a member at any meeting of the Council during 
the consideration of matters specially affecting the interests of that Member of 
the League. 

6. At meetings of the Council, each Member of the League represented on the 
Council shall have one vote, and may have not more than one Representative. 

Article 5 

1. Except where otherwise expressly provided in this Covenant or by the terms 
of the present Treaty, decisions at any meeting of the Assembly or of the Council 
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shall require the agreement of all the Members of the League represented at the 
meeting. 

2. All matters of procedure at meetings of the Assembly or of the Council, 
including the appointment of Committees to investigate particular matters, shall 
be regulated by the Assembly or by the Council and may be decided by a major¬ 
ity of the Members of the League represented at the meeting. 

3, The first meeting of the Assembly and the first meeting of the Council shall 
be summoned by the President of the United States of America. 

Article 6 

1. The permanent Secretariat shall be established at the Seat of the League. 
The Secretariat shall comprise a Secretary-General and such secretaries and staff 
as may be required. 

2. The first Secretary-General shall be the person named in the Annex; there¬ 
after the Secretary-General shall be appointed by the Council with the approval 
of the majority of the Assembly. 

3. The secretaries and staff of the Secretariat shall be appointed by the Secre¬ 
tary-General with the approval of the Council. 

4. The Secretary-General shall act in that capacity at all meetings of the 
Assembly and of the Council. 

5. The expenses of the League shall be borne by the Members of the League 
in the proportion decided by the Assembly. 

Article 7 

1. The Seat of the League is established at Geneva. 

2. The Council may at any time decide tliat the Seat of the League shall be 
established elsewhere. 

3. All positions under or in connection with the League, including the Secre¬ 
tariat, shall be open equally to men and women. 

4. Representatives of the Members of the liCague and officials of the League 
when engaged on the business of the League shall enjoy diplomatic privileges and 
immunities. 

5. The buildings and other property occupied by the League or its officials or 
by Representatives attending its meetings shall be inviolable. 

Article 8 

1. The Members of the League recognise that the maintenance of peace re¬ 
quires the reduction of national armaments to the lowest point consistent with 
national safety and the enforcement by common action of international obligations. 

2. The Council, taking account of the geographical situation and circumstances 
of each State, shall formulate plans for such reduction for the consideration and 
action of the several Governments. 

3. Such plans shall be subject to reconsideration and revision at least every 
ten years. 
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4. After these plans ha^■e been adopted by tlie several Governments, the limits 
of arniaments therein fixed shall not be exceeded witlioiil the concurrence of the 
Council. 

5. The Members of the League agree that the manufacture by private enter¬ 
prise of munitions and implements of war is open to grave objections. The Coun¬ 
cil shall advise how the evil effects attendant upon such manufacture can hv 
prevented, due regard being had to the necessities ol those Members of the* 
League which are not «ible to manufacture the munitions and implements of wai 
necessaiy for their safet\'. 

6. The Members of th(‘ League undertake to intcrcrhaiige full and frank infor¬ 
mation as to the scale of their arinainents, their militarx*, na\'al and air programnu's 
and the condition of such of their industries as arc ada})table to warlike purposes. 

Article 9 

A permanent Commission shall be constituted to advise the Council on the 
execution of the provisions of Articles 1 and 8 and on military, naval and air 
(questions generally. 

Article 10 

The Members of the League undertake to respect and preserve as against 
external aggression the tenitorial integrity and existing political independence of 
all Members of the League. In case of any such aggression or in case of any 
threat or danger of such aggression, tlie Coiuicil shall advise upon the means by 
which this obligation .shall be fulfilled. 

Article 11 

1. Any war or threat of war, whether immediately affecting any of the Mem¬ 
bers of the League or not, is hereby declared a matter of concern to the whole 
League, and the League shall take any action that may be deemed wdse and 
effectual to safeguard the peace of nations. In case any such emergency should 
arise, the Secretary-General shall, on the request of any Member of the League, 
forthwith summon a meeting of the Council. 

2. It is also declared to be the friendly right of each Member of the League 
to bring to the attention of the Assembly or of the Council any circumstance 
whatever affecting international relations which threatens to disturb international 
peace or the good understanding between nations upon which peace depends. 

Article 12 

1. The Members of the League agree that if there should arise between them 
any dispute likely to lead to a rupture they will submit the matter either to arbi¬ 
tration or judicial settlement or to enquiry by the Council, and tliey agree in no 
case to resort to war until three months after the award by the arbitrators or the 
judicial decision or the report by the Council. 

2. In any case under this Article the award of the arbitrators or the judicial 
decision shall be made within a reasonable time, and the report of the Council 
shall be made within six months after the submission of the di.spute. 
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Article 13 

1. The Members of the League agree that whenever any dispute shall arise 
between them which they recognise to be suitable for submission to arbitration 
or judicial settlement, and which cannot be satisfactorily settled by diplomacy, 
they will submit the wliole subject-matter to arbitration or judicial settlement. 

2. Disputes as to the interpretation of a treaty, as to any question of interna¬ 
tional law, as to the exvitence of any fact which, if established, would constitute 
a breach of any international obligation, or as to the extent and nature of the 
reparation to be made for any such breach, are declared to be among those which 
are generally suitable for submission to arbitration or judicial settlement. 

3. For the consideraiion of any such dispute, the court to which the case is 
referred shall he the Vermanent Court of International Justice, established in ac¬ 
cordance with AHicle 14, or any tribunal agreed on by the parties to the dispute 
or stipulated in any convention existing between them. 

4. The Members of the League agree that they will carry out in full good faith 
any award or decision that may be rendered, and that they will not resort to war 
against a Member of the League which complies therewith. In the event of any 
failure to carry out such an award or decision, the Council shall propose what 
steps should be taken to give effect thereto. 

Article 14 

The Council shall formulate and submit to the Members of the League for 
adoption plans for the csiablishment of a Permanent Court of International 
Justice. The Court shall be competent to hear and determine any dispute of an 
international character which the parties thereto submit to it. The Court may 
also give an advisory opinion upon any dispute or question referred to it by the 
Council or by the Assembly. 

Article 15 

1. If there should arise between Members of the League any dispute likely 
to lead to a rupture, which is not submitted to arbitration or judicial settlement 
in accordance with Article 13, the Members of the League agree that they will 
submit the matter to the Council. Any party to the dispute may effect such sub¬ 
mission by giving notice of the existence of the dispute to the Secretary-General, 
who will make all necessary arrangements for a full investigation and consid¬ 
eration thereof. 

2. For this purpose, the parties to the dispute will communicate to the Secre¬ 
tary-General, as promptly as possible, statements of their case with all the relevant 
facts and papers, and the Council may forthwith direct the publication thereof. 

3. The Council shall endeavour to effect a settlement of the dispute, and, if 
such efforts are successful, a statement shall be made public giving such facts 
and explanations regarding the dispute and the terms of settlement thereof as the 
Council may deem appropriate. 

4. If the dispute is not thus settled, the Council either unanimously or by a 
majority vote shall make and publish a report containing a .statement of the facts 
of the dispute and the recommendations which are deemed just and proper in 
regard thereto. 
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5. Any Member of the League represented on the CouncU may make public a 
Statement of the facts of tlie disi^ute and of its conclusions regarding the same. 

6. If a report by the Council is unanimously agreed to by the members thereof 
other than the Representatives of one or more of the parties to the dispute, the 
Members of the League agree that they will not go to war with any party to the 
dispute which complies witli the recommendations of the report. 

7. If the Council fails to reach a report which is unanimously agreed to by the 
members thereof, other than the Representatives of one or more of the parties to 
the dispute, the Members of the League reserve to themselves the right to take 
such action as they shall consider necessary for the maintenance of right and 
justice. 

8. If the dispute between the parties is claimed by one of them, and is found 
by the Council, to arise out of a matter which by international law is solely within 
the domestic jurisdiction of that party, the Council shall so report, and shall make 
no recommendation as to its settlement. 

9. The Council may in any case under this Article refer the dispute to the 
Assembly. The dispute shall be so referred at the request of either party to the 
dispute provided that such request be made within fourteen days after the sub¬ 
mission of the dispute to the Council. 

10. In any case referred to the Assembly, all the provisions of this Article and 
of Article 12 relating to the action and powers of the Council shall apply to the 
action and powers of the Assembly, provided that a report made by the Assem¬ 
bly, if concurred in by the Representatives of those Members of the League 
represented on the Council and of a majority of the other Members of the League, 
exclusive in each case of the Representatives of the parties to the dispute, shall 
have the same force as a report by the Council concurred in by all the members 
thereof other than the Representatives of one or more of the parties to the dispute. 

Article 16 

1. Should any Member of the League resort to war in disregard of its cove¬ 
nants under Articles 12, 13 or 15, it shall ipso facto be deemed to have com¬ 
mitted an act of war against all other Members of the League, which hereby 
undertake immediately to subject it to the severance of all trade or financial rela¬ 
tions, the prohibition of all intercourse between their nationals and the nationals 
of the covenant-breaking State, and the prevention of all financial, commercial or 
personal intercourse between the nationals of the covenant-breaking State and the 
nationals of any other State, whether a Member of the League or not. 

2. It shall be the duty of the Council in such case to recommend to the several 
Governments concerned what effective military, naval or air force the Members 
of the League shall severally contribute to the armed forces to be used to protect 
the covenants of the League. 

3. The Members of the League agree, further, that they will mutually sup¬ 
port one another in the financial and economic measures which are taken under 
this Article, in order to minimise the loss and inconvenience resulting from the 
above measures, and that they will mutually support one another in resisting any 
special measures aimed at one of their nimiber by the covenant-breaking State, 
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and that they will take the necessary steps to afford passage through their terri¬ 
tory to the forces of any of the Members of the League which are co-operating 
to protect the covenants of the League. 

4. Any Member of the League which has violated any covenant of the League 
may be declared to be no longer a Member of the League by a vote of the 
Council concurred in by the Representatives of all the other Members of the 
League represented thereon. 

Article 17 

1. In the event of a dispute between a Member of the League and a State 
which is not a Member of the League, or between States not Members of the 
League, the State or States not Members of the League shall be invited to accept 
the obligations of membership in the League for the purposes of such dispute, 
upon such conditions as the Council may deem just. If such invitation is accepted, 
the provisions of Articles 12 to 16 inclusive shall be applied with such modifica¬ 
tions as may be deemed necessary by the Council. 

2. Upon such invitation being given, the Council shall immediately institute 
an enquiry into the circumstances of the dispute and recommend such action as 
may seem best and most effectual in the circumstances. 

3. If a State so invited shall refuse to accept the obligations of membership in 
the League for the purposes of such dispute, and shall resort to war against a 
Member of the League, the provisions of Article 16 shall be applicable as against 
the State taking such action. 

4. If both parties to the dispute when so invited refuse to accept the obliga¬ 
tions of membership in the League for the purposes of such dispute, the Council 
may take such measures and make such recommendations as will prevent hos¬ 
tilities and will result in the settlement of the dispute. 

Article 18 

Every treaty or international engagement entered into hereafter by any Mem¬ 
ber of the League shall be forthwith registered with the Secretariat and shall as 
soon as possible be published by it. No such treaty or international engagement 
shall be binding until so registered. 

Article 19 

The Assembly may from time to time advise the reconsideration by Members 
of the League of treaties which have become inapplicable and the consideration 
of international conditions whose continuance might endanger the peace of thr 
world. 


Article 20 

1. The Members of the League severally agree that this Covenant is accepted 
as abrogating ail obligations or understandings inter se which are inconsistent with 
the terms thereof, an^ solemnly undertake that they will not hereafter enter into 
any engagements inconsistent with the terms thereof. 

2. In case any Member of the League shall, before becoming a Member of the 
Leajnie, have undertaken any obligations inconsistent with the terms of this Cove- 
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nant, it shall be the clut}' of such Member to take immediate steps to procure its 
release from such obligations. 


Article 21 

Nothing in this CAyvemint shall be deemed to affect the validity of international 
engagements, such as treaties of arbitration or regional understandings like the 
Monroe doctrine, lor securing the maintenance of peace. 

Article 22 

1. To those colonies and territories which as a consequence of the late war 
have ceased to be under tlic sovereignty of the States which formerly governed 
them and which are inhabited by peoples not yet able to stand by themselves 
under the strenuous conditions of the modern world, there should be applied the 
principle that the we^ll-being and development of sucVi peoples form a sacred 
trust of civilisation and that securities for the performance of this trust should 
be embodied in this Covenant. 

2. The best method of giving practical eflFect to this principle is that the tutelage 
of such peoples should be entiusted to advanced nations who, by reason of their 
resources, their experience or their geographical position, can best undertake this 
responsibility, and who are willing to accept it, and that this tutelage should be 
exercised by them as Mandatories on behalf of the League. 

3. The character of the mandate must differ according to the stage of the 
development of the people, the geographical situation of the territory, its economic 
conditions and other similar circumstances. 

4. Certain communities formerly belonging to the Turkish Empire have reached 
a stage of development where their existence as independent nations can be pro¬ 
visionally recognised subject to the rendering of administrative advice and assist¬ 
ance by a Mandatory until such times as they are able to stand alone. The wishes 
of these communities must be a principal consideration in the selection of the 
Mandatory. 

5. Other peoples, especially those of Central Africa, are at such a stage that 
the Mandatory must be responsible for the administration of the territory under 
conditions which will guarantee freedom of conscience and religion, subject only 
to the maintenance of public order and morals, the prohibition of abuses such as 
the slave trade, the arms traffic and the liquor traffic, and the prevention of the 
establishment of fortifications or military and naval bases and of military training 
of the natives for other than police purposes and the defence of territory, and 
will also secure equal opportunities for the trade and commerce of other Members 
of the League. 

6. There are territories, such as South West Africa and certain of the South 
Pacific Islands, which, owing to the sparseness of their population, or their small 
size, or their remoteness from the centres of civilisation, or their geographical 
contiguity to the territory of the Mandatory, and other circumstances, can be best 
administered under the laws of the Mandatory as integral portions of its territory, 
subject to the safeguards above mentioned in the interests of the indigenous pop¬ 
ulation. 
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7. In every case of mandate, the Mandatory shall render to the Council an 
annual report in reference to the territory committed to its charge. 

8. The degree of authority, control or administration to be exercised by the 
Mandatory shall, if not previously agreed upon by the Members of the League, 
be explicitly defined in each case by the Council. 

9. A permanent Commission shall be constituted to receive and examine the 
annual reports of the Mandatories and to advise the Council on all matters relat¬ 
ing to the observance of the mandates. 

Article 23 

Subject to and in accordance with the i^rovisions of international conventions 
existing or hereafter to be agreed upon, the Members of the League: 

(a) will endeavour to secure and maintain fair and humane conditions of 
laViour for men, women and children, both in their own countries and in 
all countries to which their commercial and industrial relations extend, and 
for that purpose will establish and maintain the necessary international 
organisations; 

(h) undertake to secure just treatment of the native inhabitants of territories 
under their control; 

(c) will entrust the League with tlie general supervision over the execution 
of agreements with regard to the traffic in women and children, and the 
tiaffic in opium and other dangerous drugs; 

(d) will entrust the League with the general supervision of the trade in arms 
and ammunition with the countries in which the control of this traffic is 
necessary in the common interest; 

(e) will make provision to secure and maintain freedom of communications 
and of transit and equitable treatment for the commerce of all Members 
of the League. In this connection, the special necessities of the regions 
devastated during the war of 1914-1918 shall be borne in mind; 

(f) will endeavour to take steps in matters of international concern for the 
prevention and control of disease. 

Article 24 

1. There shall be placed under the direction of the League the international 
bureaux already established by general treaties if the parties to such treaties con¬ 
sent. All such international bureaux and all commissions for the regulation of 
matters of international interest hereafter constituted shall be placed under the 
direction of the League. 

2. In all matters of international interest which arc regulated by general con¬ 
ventions but which arc not placed under the control of international bureaux or 
commissions, the Secretariat of the League shall, subject to the consent of the 
Council and if desired by the parties, collect and distribute all relevant informa¬ 
tion and shall render any other assistance which may be necessary or desirable. 

3. The Council may include as part of the expenses of the Secretariat the 
expenses of any bureau or commission which is placed under the direction of the 
League. 
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Article 25 

The Members of the League agree to encourage and promote the establishment 
and co-operation of duly authorized voluntary national Red Cross organisations 
having as purposes the improvement of health, the prevention of disease and the 
mitigation of suffering throughout the world. 

Article 26 

1. Amendments to this Covenant will take effect when ratified by the Mem¬ 
bers of the League whose Representatives compose the Council and by a majority 
of the Members of the League whose Representatives compose the Assembly. 

2. No such amendments shall bind any Member of the League which signifies 
its dissent therefrom, but in that case it shall cease to be a Member of the League. 
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Charter of the United Nations^ 


WE THE PEOPLES OF THE UNITED NATIONS DETERMINED 

to save succeeding generations from the scourge of war, which twice in our life¬ 
time has brought untold sorrow to mankind, and 

to reaffirm faith in fundamental human rights, in the dignity and worth of the 
human person, in the equal rights of men and women and of nations large and 
small, and 

to establish conditions under which justice and resided for the obligations arising 
from treaties and other sources of international law can be maintained, and 
to promote social progress and better standards of life in larger freedom, 

AND FOR THESE ENDS 

to practice tolerance and live together in peace with one anodier as good neigh¬ 
bors, and 

to unite our strength to maintain international peace and security, and 
to ensure, by the acceptance of principles and the institution of methods, that 
armed force shall not be used, save in the common interest, and 
to employ international machinery for the promotion of the economic and social 
advancement of all peoples, 

HAVE RESOLVED TO COMBINE OUR EFFORTS TO ACCOMPLISH THESE AIMS. 

Accordingly, our respective Governments, through representatives assembled in 
the city of San Francisco, who have exhibited their full powers found to be in 
good and due form, have agreed to the present Charter of the United Nations 
and do hereby establish an international organization to be known as the United 
Nations. 

Chapter I 

PURPOSES AND PRINCIPLES 
Article 1 

The Purposes of the United Nations are: 

I. To maintain international peace and security, and to that end: to take 
effective collective measures for the prevention and removal of threats to the 
peace, and for the suppression of acts of aggression or other breaches of the 

2 United States, Department of State, Publication 2368, Conference Series 76. 
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peace, and to bring about by peaceful means, and in conformity with the princi¬ 
ples of justice and international law, adjustment or settlement of international 
disputes or situations which might lead to a breach of tlie peace; 

2. To develop friendly relations among nations based on respect for the prin¬ 
ciple of equal rights and self-determination of peoples, and to take other appro¬ 
priate measures to strengthen universal peace; 

3. To achieve international cooperation in soK ing international problems of an 
economic, social, cultural, or luimanitarian character, and in promoting and en¬ 
couraging respect for human rights and for fundamental freedoms for all without 
distinction as to race, sex, Janguage, or religion; and 

4. To be a center for harmonizing the actions of nations in the attainment of 
these common ends. 


Article 2 

The Organization and its Members, in pursuit of the Purposes stated in 
Article 1, shall act in accordance witli the following Principles. 

1. The Organization is based on the principle of the sovereign equality of all 
its Members. 

2. All Members, in order to ensure to all of them the rights and benefits result¬ 
ing from membership, shall fulfil in good faith the obligations assumed by them 
in accordance with the present Charter. 

3. All Members shall settle their international disputes by peaceful means in 
such a manner that international peace and security, and justice, are not en¬ 
dangered. 

4. All Members shall refrain in their international jclations from the threat or 
use of force against the territorial integrity or political independence of any stale, 
or in any other manner inconsistent with the Purposes of the United Nations. 

5. All Members shall give the United Nations every assistance in any action 
it takes in accordance with the i^resent Charter, and shall refrain from giving 
assistance to any state against which the United Nations is taking i)reventive or 
enforcement action. 

6. The Organization shall ensure that slates which are not Members of the 
United Nations act in accordance with these Principles so far as may be necessary 
for the maintenance of international peace and security. 

7. Nothing contained in the present Charter shall authorize the United Nations 
to intervene in matters which are essentially within the domestic jurisdiction of 
an\' state or shall require the Members to submit such matters to settlement under 
the present Charter; but this princq^le shall not prejudice the aj^plication of en¬ 
forcement measures under Chapter VII. 

Chapter II 
MEMBERSHIP 
Article 3 

The original Members of the United Nations shall be the states which, having 
participated in the United Nations Conference on International Organization at 
San Francisco, or having previously signed the Declaration by the United Nations 
of January J, 1942, sign the present Charter and ratify it in accordance with 
Article 110. 
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Article 4 

1. Membership in the United Nations is open to all other peace-loving states 
wliich accept the obligations contained in the present Charter and, in the judg¬ 
ment of the Organization, are able and willing to carry out these obligations. 

2. The admission of any such state to membership in the United Nations will 
be effected by a decision of the General Assembly upon the recommendation of 
the Security Council. 


Article 5 

A Member of the United Nations against which preventive or enforcement 
action has been taken by the Security Council may be suspended from the 
exercise of the rights and privileges of ineinhership by the (ieiKMal Assembly 
upon the recommendation of tlie Security Council. The exercise of these rights 
and privileges may be restored by the Security Council. 

Article 6 

A Member of the United Nations which has persistently violated the Principles 
contained in the present Charter may be expelled from the Organization by the 
General Assembly upon the recommendation of the Security Council. 

Chapter III 
ORGANS 
Article 7 

1. There are established as the principal organs of the United Nations: a 
General Assembly, a Security Council, an Economic and Social Council, a Trustee¬ 
ship Council, an International Court of Justice, and a Secretariat. 

2. Such subsidiary organs as may be found necessary may be established in 
accordance with the present Charter. 

Article 8 

The United Nations shall place no restrictions on the eligibility of men and 
women to participate in any capacity and under conditions of equality in its 
principal and subsidiary organs. 


Chapter IV 

THE GENERAL ASSEMBLY 

Composition 

Article 9 

1. The General Assembly shall consist of all the Members of the United 
Nations. 

2. Each Member shall have not more than five representatives in the General 
Assembly. 
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Article 10 

The General Assembly may discuss any questions or any matters within the 
scope of the present Charter or relating to the powers and functions of any 
organs provided for in the present Charter, and, except as provided in Article 12, 
may make recommendations to the Members of the United Nations or to the 
Security Council or to both on any such questions or matters. 

Article 11 

1. The General Assembly may consider the general principles of cooperation in 
the maintenance of international peace and security, including the principles 
governing disarmament and the regulation of armaments, and may make recom¬ 
mendations with regard to such principles to the Members or to the Security 
Council or to both. 

2. The Ceneral Assembly may discuss any (luestions relating to the main¬ 
tenance of international peace and security brought before it by any Member of 
the United Nations, or by the Security Council, or by a state which is not a 
Member of the United Nations in accordance witli Article 35, paragraph 2, and, 
except as provided in Article 12, may make recommendations with regard to 
any such questions to the state or states concerned or to the Security Council or 
to both. Any such question on which action is necessary shall be referred to the 
Security Council by the General Assembly either before or after discussion. 

3. The General Assembly may call the attention of the Security Council to 
situations which are likely to endanger international peace and security. 

4. The powers of the General Assembly set forth in this Article shall not limit 
the general scope of Article 10. 


Article 12 

1. While the Security Council is exercising in respect of any dispute or situa¬ 
tion the functions assigned to it in the present Charter, the General Assembly 
shall not make any recommendation with regard to that dispute or situation unless 
the Security Council so requests. 

2. The Secretary-General, with the consent of the Security Council, .shall 
notify the General Assembly at each session of any matters relative to the main¬ 
tenance of international peace and security which are being dealt with by the 
Security Council and shall similarly notify the General Assembly, or the Mem¬ 
bers of the United Nations if the General Assembly is not in session, immediately 
the Security Council ceases to deal with such matters. 

Article 13 

1, The General Assembly shall initiate studies and make recommendations for 
the purpose of: 

a. promoting international cooperation in the political field and encouraging 
the progressive development of international law and its codification; 

b. promoting international cooperation in the economic, social, cultural, edu¬ 
cational, and health fields, and assisting in the realization of human rights and 
fundamental freedoms for all without distinction as to race, sex, language, or 
religion. 
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2. The further responsibilities, functions, and powers of the General Assembly 
with respect to matters mentioned in paragraph 1 (b) above are set forth in 
Chapters IX and X. 

Article 14 

Subject to the provisions of Article 12, the General Assembly may recommend 
measures for the peaceful adjustment of any situation, regardless of origin, which 
it deems likely to impair the general welfare or friendly relations among nations, 
including situations resulting from a violation of the provisions of the present 
Charter setting forth the Purposes and Principles of the United Nations. 

Article 15 

1. The General Assembly shall receive and consider annual and special reports 
from the Security Council; these reports shall include an account of the measures 
that the Security Council has decided upon or taken to maintain international 
peace and security. 

2. The General Assembly shall receive and consider reports from the other 
organs of the United Nations. 

Article 16 

The General Assembly shall perform sueh functions with respect to the inter¬ 
national trusteeship system as are assigned to it under Chapters XII and XIII, 
including the ai)proval of the trusteeship agreements for areas not designated as 
stiategic. 

Article 17 

1. The General Assembly shall consider and approve the budget of the Or¬ 
ganization. 

2. The expenses of the Organization shall be borne by the Members as appor¬ 
tioned by the General Assembly. 

3. The General Assembly shall consider and approve any financial and budge¬ 
tary arrangements with specialized agencies referred to in Article 57 and shall 
examine the administrative budgets of such specialized agencies with a view to 
making recommendations to the agencies concerned. 

Voting 

Article 18 

1. Each member of the General Assembly shall have one vote. 

2. Decisions of tlie General Assembly on important questions shall be made by 
a two-thirds majority of the members present and voting. These questions shall 
include: recommendations with respect to the maintenance of international peace 
and security, the election of the non-permanent members of the Security Council, 
the election of the members of the Economic and Social Council, the election of 
members of the Trusteeship Council in accordance with paragraph 1 (c) of 
Article 86, the admission of new Members to the United Nations, the suspension 
of the rights and privileges of membership, the expulsion of Members, questions 
relating to the operation of the trusteeship system, and budgetary questions. 

3. Decisions on other questions, including the determination of additional cate¬ 
gories of questions to be decided by a two-thirds majority, shall be made by a 
majority of the members present and voting. 
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Article 19 

A member of the United Nations which is in arrears in the payment of its 
financial contributions to the Organization shall have no vote in the General 
Assembly if the amount of its arrears equals or exceeds the amount of the contri¬ 
butions due from it for the preceding two full years. The General Assembly may, 
nevertheless, permit such a Member to vote if it is satisfied that the failure to pay 
is due to conditions beyond the control of tlie Member. 

Procedure 

Article 20 

The General Assembly shall meet in regular annual sessions and in such special 
sessions as occasion may require. Special sessions shall be convoked by the 
Secretary-General at the request of the Security Council or of a majority of the 
Members of the United Nations. 


Article 21 

The General Assembly shall adopt its own rules of procedure. It shall elect its 
President for each session. 


Article 22 

The General Assembly may establish such subsidiary organs as it deems nec¬ 
essary for tlie performance of its functions. 

Chapter V 

THE SECURITY COUNCIL 

Composition 

Article 23 

1. The Security Council shall consist of eleven Members of the United Nations. 
The Republic of China, France, the Union of Soviet Socialist Republics, the 
United Kingdom of Great Britain and Northern Ireland, and the United States 
of America shall be permanent members of the Security Council. The General 
Assembly shall elect six other Members of the United Nations to be non-per- 
manent members of the Security Council, due regard being specially paid, in the 
first instance to the contribution of Members of the United Nations to the main¬ 
tenance of international peace and security and to the other purposes of the Or¬ 
ganization, and also to equitable geographical distribution. 

2. The non-permanent members of the Security Council shall be elected for a 
term of two years. In the first election of the non-permanent members, however, 
three shall be chosen for a term of one year. A retiring member shall not be 
eligible for immediate re-election. 

3. Each member of the Security Council shall have one representative. 
Functions and Powers 

Article 24 

I. In order to ensure prompt and effective action by the United Nations, its 
Members confer on the Security Council primary resx:)onsibility for the main¬ 
tenance of international peace and security, and agree that in carrying out its 
duties under this responsibility the Security Council acts on their behalf. 
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2. In discharging these duties the Security Council shall act in accordance 
with the Purposes and Principles of the United Nations. The specific powers 
granted to tlie Security Council for the discharge of these duties are laid down 
in Chapters VI, VII, VIII, and XII. 

3. The Security Council shall submit annual and, when necessary, special 
reports to the General Assembly for its consideration. 

Article 25 

The Members of the United Nations agree to accept and carry out the decisions 
of the Security Council in accordance with the x>resent Charter. 

Article 26 

In order to promote the establishment and maintenance of international peace 
and security with ihe least diversion for armaments of the world’s human and 
economic resource*s, the Security Council shall be resi^onsible for formulating, 
with the assistance of the Military Staff Committee referred to in Article 47, 
plans to be submitted to the Members of the United Nations for the establishment 
of a system for the regulation of armaments. 

Voting 

Article 27 

1. Each member of the Security Council shall have one vote. 

2. Decisions of the Security Council on procedural matters shall be made by 
an affirmative vote of seven members. 

3. Dt'cisions of the Security Council on all other matters shall be made by an 
affinnative vote of seven mcmbcTS including the concurring votes of the per¬ 
manent members; provided that, in decisions under Chapter \T, and under para- 
gra^di 3 of Article 52, a party to a dispute shall abstain from voting. 

Procedure 

Article 28 

1. The Security Council shall be so organized as to be able to function con¬ 
tinuously. Each member of the Security Council shall for this purpose be repre¬ 
sented at all times at the seat of the Organization. 

2. The Security Council shall hold periodic meetings at which each of its 
members may, if it so desires, be represented by a member of the government 
or by some other specially designated rej^resentative. 

3. The Security Council may hold meetings at such places other than the seat 
of the Organization as in its judgment will best facilitate its work. 

Article 29 

The Security Council may establish such subsidiary organs as it deems neces¬ 
sary for the performance of its functions. 

Article 30 

The Security Council shall adopt its o\\m niles of procedure, including the 
method of selecting its President. 
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Article 31 

Any Member of the United Nations which is not a member of the Security 
Council may participate, without vote, in tlie discussion of any question brought 
before the Security Council whenever the latter considers tliat the interests ol 
that Member are specially affected. 

Article 32 

Any Member of the United Nations which is not a member of the Security 
Council or any state which is not a Member of the United Nations, if it is a party 
to a dispute under consideration by the Sccurit)'' Council, shall be invited to par¬ 
ticipate, without vote, in the discussion relating to the dispute. The Security' 
Council shall lay down such conditions as it deems just for the participation o( 
a state which is not a Member of the United Nations. 

Chapter VI 

PACIFIC SETTLEMENT OF DISPUTES 

Article 33 

1. The parties to any dispute, the continuance of which is likely to endanger 
the maintenance of international peace and security, shall, first of all, seek a 
solution by negotiation, enquiry, mediation, conciliation, arbitration, judicial settle¬ 
ment, resort to regional agencies or arrangements, or other peaceful means of 
their own choice. 

2. The Security Council shall, when it deems necessary, call upon the parties 
to settle their dispute by such means. 

Article 34 

The Security Council may investigate any dispute, or any situation which 
might lead to international friction or give rise to a dispute, in order to determine 
whether tlie continuance of the dispute or situation is likely to endanger the 
maintenance of international peace and security. 

Article 35 

1. Any Member of the United Nations may bring any dispute, or any situation 
of the nature referred to in Article 34, to the attention of the Security Council or 
of the General Assembly. 

2. A state which is not a Member of the United Nations may bring to the 
attention of the Security Council or of the General Assembly any dispute to which 
it is a party if it accepts in advance, for the purposes of the dispute, the obliga¬ 
tions of pacific settlement provided in the present Charter. 

3. The proceedings of the General Assembly in respect of matters brought to 
its attention under this Article will be subject to the provisions of Articles 11 
and 12. 

Article 36 

1. The Security Council may, at any stage of a dispute of the nature referred 
to in Article 33 or of a situation of like nature, recommend appropriate proced¬ 
ures or methods of adjustment. 
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2. The Security Council should take into consideration any procedures for the 
settlement of the dispute which have already been adopted by the parties. 

3. In making recommendations under this Article the Security Council should 
also take into consideration that legal disputes should as a general rule be re¬ 
ferred by the parties to the International Court of Justice in accordance with the 
provisions of the Statute of the Court. 

Article 37 

1. Should the parties to a dispiite of the nature referred to in Article 33 fail 
to settle it by means indicated in that Article, they shall refer it to the Security 
Covincil. 

2. If the Security Council deems that the continuance of the dispute is in fact 
likely to endanger llie maintenance of international peace and security, it shall 
decide whether to take action under Article 36 or to recommend such terms of 
settlement as it may consider appropriate. 

Article 38 

Without prejudice to the provisions of Articles 33 to 37, the Security Council 
may, if all the parties to any dispute so request, make recommendations to the 
parties with a view to a pacific settlement of the dispute. 

Chapter VII 

ACTION WITH RESPECT TO THREATS TO THE PEACE, 
BREACHES OF THE PEACE, AND ACTS OF 
AGGRESSION 

Article 39 

The Security Council shall determine the existence of any threat to the peace, 
breach of the peace, or act of aggression and shall make recommendations, or 
decide what measures shall be taken in accordance with Articles 41 and 42, to 
maintain or restore international peace and security. 

Article 40 

In order to prevent an aggravation of the situation, the Security Council may, 
before making the recommendations or deciding upon the measures provided for 
in Article 39, call upon the parties concerned to comply with such provisional 
measures as it deems necessary or desirable. Such provisional measures shall be 
without prejudice to the rights, claims, or position of the parties concerned. The 
Security Council shall duly take account of failure to comply with such provi¬ 
sional measures. 


Article 41 

The Security Council may decide what measures not involving the use of 
armed force are to be employed to give effect to its decisions, and it may call 
upon the Members of the United Nations to apply such measures. These may 
include complete or partial interruption of economic relations and of rail, sea, 
air, postal, telegraphic, radio, and other means of communication, and the sever¬ 
ance of diplomatic relations. 
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Article 42 

Should the Security Council consider that measures provided for in Article 41 
would be inadequate or have proved to be inadequate, it may take such action 
by air, sea, or land forces as may be necessary lo maintain or restore international 
peace and security. Such action may include demonstrations, blockade, and 
other operations by air, sea, or land forces of Meinbins of the United Nations. 

Article 43 

1. All Members of the United Nations, in order to contribute to the main- 
ten ance of international peace and security, undertake to make available to the 
Security Council, on its call and in accordance with a special agreement or 
agreements, armed forces, assistance, and facilities, including rights of passage, 
necessary for the purpose of maintaining international peace and security. 

2. Such agreement or agreements shall govern the numbers and types of 
forces, tlieir degree of readiness and general location, and the nature of the 
facilities and assistance to be iiro\ided. 

3. The agreement or agreements shall be negotiated as soon as possible on 
the initiative of the Security Council. They shall be concluded between the 
Security C-ouncil and Members or between the Security Council and groups of 
Members and shall be subject lo ratification by the signatory slates in accordance 
with their respective constitutional processes. 

AHicle 44 

When the Security Council has decided to use force it shall, before calling 
upon a Member not represented on it to provide armed forces in fulfillment of 
tlic obligations assumed under Article 43, invite that Member, if the Member so 
desires, to participate in tlie decisions of the Security Council concerning tlie 
employment of contingents of that Member’s armed forces. 

Article 45 

In order to enable the United Nations to take urgent military measures. Mem¬ 
bers shall hold immediately available national air-force contingents for combined 
international enforcement action. The strength and degree of readiness of these 
contingents and plans for their combined action shall be determined, within the 
limits laid down in the special agreement or agreements referred to in Article 43, 
by tlie Security Council with the assistance of the Military Staff Committee. 

Article 46 

Plans for the application of armed force shall be made by the Security Council 
with the assistance of the Military Staff Committee. 

Article 47 

1. There shall be established a Military Staff Committee to advise and assist 
the Security Council on all questions relating to the Security Council’s military 
requirements for the maintenance of international peace and security, the em¬ 
ployment and command of forces placed at its disposal, the regulation of arma¬ 
ments, and possible disarmament. 

2. The Military Staff Committee shall consist of the Chiefs of Staff of the 
permanent members of the Security Council or their representatives. Any Mem- 
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ber of the United Nations not permanently represented on the Committee shall 
be invited by the Committee to be associated with it when the efficient discharge 
of the Committee’s responsibilities requires the x>ioiicii)ation of that Member in 
its work. 

3. The Military Stall Committee shall be resx)onsil)le under the Security Coun¬ 
cil for the strategic direction of any armed forces placed at the disposal of the 
Security Council. Questions relating to the command of such forces shall he 
worked out subsequently. 

4. The Military Staff Committee, with the authorization of the Security Coun¬ 
cil and after consultation witli a])propriate regional agencies, may establish re¬ 
gional subcommittees. 

Article 48 

1. The action required to carry out tlie decisions of tfie Security Council for 
the maintenance of international peace and security shall be taken by all the 
Members of the United Nations or by some of them, as the Security Council may 
determine. 

2. Such decisions shall be carried out by the Members of the United Nations 
directly and through their action in the appropriate international agencies of 
which they are members. 

Article 49 

The Members of the United Nations shall join in affording mutual assistance 
in carrying out the mei.sures decided upon by the SecuriW Council. 

Article 50 

If preventive or enforcement measures against any state are taken by the Se¬ 
curity Council, any other state, whether a Member of the United Nations or not, 
which finds itself confronted with special economic problems arising from the 
carrying out of those measures shall have the right to consult the Sccurit>'^ Coun¬ 
cil with regard to a solution of tho.se problems. 

Article 51 

Nothing in the present Charter .shall impair the inherent right of individual or 
collective self-defense if an armed attack occurs against a Member of the United 
Nations, until the Security Council has taken the measures necessary to main¬ 
tain international jjeace and security. Measures taken by Members in the exer¬ 
cise of this right of self-defense shall be immediately reported to the Security 
Council and shall not in any way affect the authority and responsibility of the 
Security Council under the present Charter to take at any time such action as it 
deems necessary in order to maintain or restore international peace and security. 

Chapter VIII 

REGIONAL ARRANGEMENTS 

Article 52 

1. Nothing in the present Charter precludes the existence of regional arrange¬ 
ments or agencies for dealing with such matters relating to the maintenance of 
international peace and security as are appropriate for regional action, provided 
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that such arrangements or agencies and their activities are consistent with the 
Purposes and Principles of the United Nations. 

2. The Members of the United Nations entering into such arrangements or 
constituting such agencies shall make every effort to achieve pacific settlement of 
local disputes through such regional arrangements or by such regional agencies 
before referring them to the Security Council. 

3. The Security Council shall encourage the development of pacific settlement 
of local disputes through such regional arrangements or by such regional agencies 
either on the initiative of the states concerned or by reference from the Security 
Council. 

4. This Article in no way impairs the application of Articles 34 and 35. 

Article S3 

1. The Security Council shall, where appropriate, utilize such regional arrange¬ 
ments or agencies for enforcement action under its authority. But no enforcement 
action shall be taken under regional arrangements or by regional agencies without 
the authorization of the Security Council, with the exception of measures against 
any enemy state, as defined in paragraph 2 of this Article, provided for pursuant 
to Article 107 or in regional arrangements directed against renewal of aggressive 
policy on the part of any such state, until such time as the Organization may, on 
request of the Governments concerned, be charged with the responsibility for 
preventing further aggression by such a state. 

2. The term enemy state as used in paragraph 1 of tliis Article applies to any 
state which during the Second World War has been an enemy of any signatory 
of the present Charter. 

Article 54 

The Security Council shall at all times be kept fully informed of activities 
undertaken or in contemplation under regional arrangements or by regional 
agencies for the maintenance of international peace and security. 

Chapter IX 

INTERNATIONAL ECONOMIC AND SOCIAL COOPERATION 

Article 55 

With a view to the creation of conditions of stability and well-being which are 
necessary for peaceful and friendly relations among nations based on respect for 
the principle of equal rights and self-determination of peoples, the United Nations 
shall promote: 

a. higher standards of living, full employment, and conditions of economic 

and social progress and development; 

b. solutions of international economic, social, health, and related problems; 

and international cultural and educational cooperation; and 

c. universal respect for, and observance of, human rights and fundamental 

freedoms for all without distinction as to race, sex, language, or religion. 

Article 56 

All Members pledge themselves to take joint and separate action in cooperation 
with the Organization for the achievement of the purposes set forth in Article 55. 
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1. The various specialized agencies, established by intergovernmental agree¬ 
ment and having wide international responsibilities, as defined in their basic 
instruments, in economic, social, cultural, educational, health, and related fields, 
shall be brought into relationship with the United Nations in accordance with tlie 
provisions of Article 63. 

2. Such agencies thus brought into relationship with the United Nations are 
hereinafter referred to as specialized agencies. 

Article 58 

The Organization shall make recommendations for the coordination of the 
policies and activities of the specialized agencies. 

Article 59 

The Organization shall, where appropriate, initiate negotiations among the 
states concerned for the creation of any new specialized agencies required for the 
accomplishment of tlie purposes set forth in Article 55. 

Article 60 

Responsibility for the discharge of the functions of the Organization set forth 
in this Chapter shall be vested in the General Assembly and, under the authority 
of the General Assembly, in the Economic and Social Council, which shall have 
for this purpose the powers set forth in Chapter X, 

Chapter X 

THE ECONOMIC AND SOCIAL COUNCIL 

Composition 

Article 61 

1. The Economic and Social Council shall consist of eighteen Members of the 
United Nations elected by the General Assembly. 

2. Subject to the provisions of paragraph 3, six members of the Economic 
and Social Council shall be elected each year for a term of three years. A retiring 
member shall be eligible for immediate re-election. 

3. At the first election, eighteen members of the Economic and Social Council 
shall be chosen. The term of office of six members so chosen shall expire at the 
end of one year, and of six other members at the end of two years, in accordance 
with arrangements made by the General Assembly. 

4. Each member of the Economic and Social Council shall have one represen¬ 
tative. 

Functions and Powers 


Article 62 

1. The Economic and Social Council may make or initiate studies and reports 
with respect to international economic, social, cultural, educational, health, and 
related matters and may make recommendations with respect to any such matters 
to the General Assembly, to the Members of the United Nations, and to the 
specialized agencies concerned. 
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2. It may make recommendations for the purpose of promoting respect for, 
and observance of, human rights and fundamental freedoms for all. 

3. It may prepare draft conventions for submission to the Geneial Assembly, 
witli respect to matters falling within its competence. 

4. It may call, in accordance with the rules prescribed by the United Nations, 
international conferences on mailers falling within its competence. 

Atiicle 63 

1. The Economic and Social Council may enter into agreements with any of 
the agencies referred to in Article 57, defining the terms on which the agency 
concerned shall be brought into relationship with the United Nations. Such 
agreements shall be subject to approval by the General Assembly. 

2. It may coordinate the acti\'ities of the specialized agencies through consul¬ 
tation with and recommendations to such agencies and through recommendations 
to the General Assembly and to the Members of the United Nations. 

Article 64 

1. The Economic and Social Council may take appropriate steps to obtain 
regular reports from the specialized agencies. It may make arrangements with 
the Members of the United Nations and with the specialized agencies to obtain 
reports on the ste])s taken to give effect to its own recommendations and to 
recommendations on matters falling within its eoinpctcnce made by the General 
Assembly. 

2. It may communicate its observations on these reports to the General 
Assembly. 

Article 65 

The Economic and Social Council may furnish information to the Security 
Council and shall assist the Security Coiiucil upon its request. 

Article 66 

1. The Economic and Social Council shall perform such functions as fall within 
its competence in coimeetion with the carrying out of the recommendations of 
the General Assembly. 

2. It may, with the approval of the General Assembly, perform services at the 
request of Members of the United Nations and at the request of specialized 
agencies. 

3. It shall perform such other functions as are specified elsewhere in the 
present Charter or as may be assigned to it by the General Assembly. 

Voting 

Article 67 

1. Each member of the Economic and Social Council shall have one vote. 

2. Decisions of the Economic and Social Council shall be made by a majority 
of the members present and voting. 

Procedure 

Article 68 

The Economic and Social Council .shall set up commissions in economic and 
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social fields and lor the promotion of human rights, and such other commissions 
as may be required for the performance of its functions. 

Article 6*9 

The Economic and Social Council shall invite any Member of the United 
Nations to participate, without vote, in its deliberations on any matter of par¬ 
ticular concern to that Member. 

Article 70 

The Economic and Social Council may make arrangements for representatives 
of the specialized agencies to participate, without vote, in its deliberations and 
in those of the commissions cstaldished by it, and for its repvestnitativcs to Y)ar- 
ticipate in the deliberations of the specialized agencies. 

Article 71 

The Economic and Social Council may make suitable arrangements for consul¬ 
tation with non-governmental organizations which arc concerned with matters 
within its competence. Such arrangements may be made with int(jrnational or¬ 
ganizations and, where appropriate, with national organizations after consultation 
with the Member of the Unit(‘d Nations concerned. 

Article 72 

1. The Economic and Social Council shall adopt its own rules of procedure, 
including the method of selecting its President. 

2. The Economic and Social Council shall meet as required in accordance with 
its rules, which shall include provision for the convening of meetings on the 
request of a majority of its members. 

Chapter XI 

DECLARATION REGARDING NON-SELF-GOVERNING TERRITORIES 

Article 73 

Members of the United Nations which have or assume responsibilities for the 
administration of territories whose peoples have not yet attained a full measure 
of self-government recognize the principle that the interests of the inhabitants of 
these territories are paramount, and accept as a sacred trust the obligation to 
promote to the utmost, within the system of international peace and security 
established by the present Charter, the well-being of the inhabitants of these 
territories, and, to this end: 

a. to ensure, wfth due respect for the culture of the peoples concerned, their 
political, economic, social, and educational advancement, their just treatment, 
and their protection against abuses; 

b. to develop self-government, to take due account of the political aspirations 
of the peoples, and to assist them in the progressive development of their free 
political institutions, according to the particular circumstances of each territory 
and its peoples and their varying stages of advancement; 

c. to further international peace and security; 

d. to promote constructive measures of development, to encourage research, 
and to cooperate with one another and, when and where appropriate, with 
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specialized international bodies with a view to the practical achievement of 
the social, economic, and scientific purposes set forth in this Article; and 
e. to transmit regularly to the Secretary-Gencral for information purposes, 
subject to such limitation as security and constitutional considei ations may re¬ 
quire, statistical and other information of a technical nature relating to eco¬ 
nomic, social, and educational conditions in the territories for which tliey are 
respectively responsible other than tliosc territories to wliich Chapters XII and 
XIII apply. 

Article 74 

Members of the United Nations also agree that their policy in respect of the 
territories to which this Chapter applies, no less than in respect of their metro¬ 
politan areas, must be based on the general principle of good-ncighborliness, due 
account being taken of the interests and well-being of the rest of the world, in 
social, economic, and commercial matters. 

Chapter XII 

INTERNATIONAL TRUSTEESHIP SYSTEM 
Article 75 

The United Nations shall etsablish under its authority an international trustee¬ 
ship system for the administration and supervision of such territories as may be 
placed thereunder by subsequent individual agreements. These territories are 
hereinafter referred to as trust territories. 

Article 76 

The basic objectives of tlie trusteeship system, in accordance with the Purposes 
of the United Nations laid down in Article 1 of tlie present Charter, shall be: 

a. to further international peace and security; 

b. to promote the political, economic, social, and educational advancement 
of the inhabitants of the tnist territories, and their progressive development 
towards self-government or independence as may be appropriate to the par¬ 
ticular circumstances of each territory and its peoples and the freely expressed 
wishes of the peoples concerned, and as may be provided by the terms of each 
trusteeship agreement; 

c. to encourage respect for human rights and for fundamental freedoms for 
all without distinction as to race, sex, language, or religion, and to encourage 
lecognition of the interdependence of the peoples of the world; and 

d. to ensure equal treatment in social, economic, and commercial matters 
for all Members of the United Nations and their nationals, and also equal 
treatment for the latter in the administration of justice, without prejudice to 
the attainment of the foregoing objectives and subject to the provisions of 
Article 80. 

Article 77 

1. The trusteeship system shall apply to such territories in the following cate¬ 
gories as may be placed thereunder by means of tnisteeship agreements: 

a. territories now held under mandate; 

b. territories which may be detached from enemy states as a result of the 
Second World War; and 
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c. territories voluntarily placed under the system by states responsible for 
their administration. 

2. It will be a matter for subsequent agreement as to which territories in the 
foregoing categories will be brought under the trusteeship system and upon what 
terms. 

Article 78 

The trusteeship system shall not apply to territories which have become Mem¬ 
bers of the United Nations, relationship among which shall be based on respect 
tor the principle ot sovereign equality. 

Article 79 

The terms of trusteeship for each territory to be placed under the trusteeship 
system, including any alteration or amendment, shall be agreed upon by the 
states directly concerned, including the mandatory power in the case of territories 
held under mandate by a Member of the United Nations, and shall be approved 
as provided for in Articles 83 and 85. 

Article 80 

1. Except as may be agreed upon in individual tiusteeship agreements, made 
under Articles 77, 79, and 81, placing each territory under the trusteeship system, 
and until such agreements have been concluded, nothing in this Chapter shall be 
construed in or of itself to alter in any manner the rights whatsoe\ er of any states 
or any peoples or the te.ms of existing international instruments to which Mem¬ 
bers of the United Nations may respectively be parties. 

2. Paragraph 1 of this Article shall not be interpreted as giving grounds for 
delay or postponement of the negotiation and conclusion of agreements for placing 
mandated and other territories under the trusteeship system as provided for in 
Article 77. 


Article 81 

The trusteeship agreement shall in each case include the terms under which 
the trust territory will be administered and designate the authority which will 
exercise the administration of the trust territory. Such authority, hereinafter called 
the administering authority, may be one or more states or the Organization itself. 

Article 82 

There may be designated, in any trusteeship agreement, a strategic area or 
areas which may include part or all of the tiust territory to which the agreement 
applies, without prejudice to any special agreement or agreements made under 
Article 43. 


Article 83 

1. All functions of the United Nations relating to strategic areas, including the 
approval of the terms of the trusteeship agreements and of their alteration or 
amendment, shall be exercised by the Security Council. 

2. The basic objectives set forth in Article 76 shall be applicable to the people 
of each strategic area. 

3. The Security Council shall, subject to the provisions of the trusteeship 
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agreements and without prejudice to securitx' considerations, avail itself of the 
assistance of the Trusteeship Council to perform those functions of the United 
Nations under the trusteeship system relating to political, economic, social, and 
educational matters in the strategic areas. 

Article 84 

It shall be the duty of the administering authority to ensure that the trust 
territory shall play its part in the maintenance ol international peace and security. 
To this end the administering authority may make use of volunteer forces, facil¬ 
ities, and assistance from the trust territory in carrying out the obligations towards 
the Security Council undertaken in this regard l)y the administering authorit) , 
as well as for local defense and the maintenance of law and order within the 
trust terrilojy. 

Article 85 

]. The functions of the United Nations with regard to trusteeship agreements 
lor all areas lu^t designated as strategic, including the approval of the terms of 
the Irusteeshij) agreements and of their alteration or amendment, shall be exer¬ 
cised by the Geiaaal Assembly. 

2. The I’rusleeship Council, operating under the authority of the General As¬ 
sembly, shall assist the General Assembly in carrying out these functions. 

Chapteh Xlll 

THE TRUSTEESHIP COUNCIL 

Composition 

Article 86 

1. The Trusteeship Council shall consist of the following Members of the 
United Nations: 

a. those Members administering trust territories; 

b. such of those Members mentioned by name in Article 23 as are not ad¬ 
ministering trust territories; and 

c. as many other Members elected for three-year terms by the General As¬ 
sembly as may be necessary to ensure that the total number of members of the 
Trusteeship Council is equally divided between those Members of the United 
Nations which administer trust territories and those which do not. 

2. Each member of the I rusteeship Council shall designate one speciall>' 
qualified person to represent it therein. 

Functions and Powers 

Article 87 

The General Assembly and, under its authority, the Trusteeship Council, in 
carrying out their functions, may: 

a. consider reports submitted by the administering authority; 

b. accept petitions and examine them in consultation with the administering 
authority; 

c. provide for periodic visits to the respective trust territories at times agreed 
upon with the administering authority; and 

d. take these and other actions in conformity with the terms of the trustee¬ 
ship agreements. 
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Article 88 

The Trusteeship Council shall formulate a questionnaire on the political, eco¬ 
nomic, social, and educational advancement of the inhabitants of each trust terri¬ 
tory, and the administering authority for each trust territory within the compe¬ 
tence of tile General Assembly shall make an annual report to the General Assein- 
bly upon tlie basis of such questionnaire. 

Voting 


Article 89 

1. Each member of the Trusteeship Council shall have one vote. 

2. Decisions of the Trusteeship Council shall be made by a majority of the 
members present and voting. 

Procedure 


Article 90 

1. The Trusteeship Council shall adopt its own rules of procedure, including 
the method of selecting its President. 

2. The "I'riisteesliip Council shall meet as required in accordance witli its rules, 
which shall include provision for the convening of meetings on the request of a 
majority of its members. 

Article 91 

The Trusteeship Council sliall, when appropriate, avail itself of the assistance 
of the Economic and Social Council and of the specialized agencies in regard to 
matters with which they are respectively concerned. 

CiiArxER XIV 

THE INTERNATIONAL COURT OF JUSTICE 

AHicle 92 

The International Court of Justice shall be the principal judicial organ of the 
United Nations. It shall function in accordance with the annexed Statute, which 
is based upon the Statute of the Permanent Court of International Justice and 
forms an integral part of the present Charter. 

Article 93 

1. All Members of the United Nations are ipso facto parties to the Statute of 
the International Court of Justice. 

2. A state which is not a Member of the United Nations may become a party 
to the Statute of the International Court of Justiee on conditions to be determined 
in each case by the General Assembly upon the recommendation of the Security 
Council. 

Article 94 

1. Each Member of the United Nations undertakes to comply with the decision 
of the International Court of Justice in any case to which it is a party. 

2. If any party to a case fails to perform the obligations incumbent upon it 
under a judgment rendered by the Court, the other party may have recour.se to 
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the Security Council, which may, if it deems necessary, make recommendations 
or decide upon measures to be taken to give effect to the judgment. 

Article 95 

Nothing in the present Charter shall prevent Members of the United Nations 
from entrusting the solution of their differences to other tribunals by virtue of 
agreements already in existence or which may be concluded in the future. 

Article 96 

1. The General Assembly or the Security Council may request the Interna¬ 
tional Court of Justice to give an advisory Ojiinion on any legal question. 

2. Other organs of the United Nations and specialized agencies, which may at 
any time be so authorized by the General Assembly, may also re(iuest advisory 
opinions of the Court on legal questions arising within the scope of their activ¬ 
ities. 

Chapter XV 

THE SECRE rARIAT 

Article 97 

The Secretariat shall comprise a Secretary-General and such staff as the Organ¬ 
ization may require. The Secretarx -Gcneral shall be appointed by the General 
Assembly upon the recommendation of the Security Council. He shall be tlie 
chief administrative officer of the Organization. 

Article 98 

The Secretary-General shall act in tliat capacity in all meetings of the General 
Assembly, of the Security Council, of the Economic and Social Council, and of 
the Trusteeship Council, and shall perform such other functions as are entrusted 
to him by these organs. The Secretary-General shall make an annual report to 
the General Assembly on the work of the Organization. 

Article 99 

The Secretary-General may bring to the attention of the Security Council any 
matter which in his opinion may threaten the maintenance of international peace 
and security. 

Article 100 

1. In the performance of their duties the Secretary-General and the staff shall 
not seek or receive instructions from any government or from any other authority 
external to the Organization. They shall refs^iin from any action which might 
reflect on their position as international officials responsible only to the Organiza¬ 
tion. 

2. Each Member of the United Nations undertakes to respect the exclusively 
international character of the responsibilities of the Secretary-General and the 
staff and not to seek to influence them in the discharge of their responsibilities. 

Article 101 

1. The staff shall be appointed by the Secretary-General under regulations 
established by the General Assembly. 



CHABTER OF THE UNITED NATIONS 875 

2. Appropriate staffs shall be permanently assigned to the Economic and Social 
Council, the Trusteeship Council, and, as required, to other organs of the United 
Nations. These staffs shall form a part of the Secretariat. 

3. The paramount consideration in the employment of the staff and in the 
determination of the conditions of service shall be the necessity of securing the 
highest standards of efficiency, competence, and integrity. Due regard shall be 
paid to the importance of recruiting the staff on as wide a geographical basis 
as possible. 


Chapter XVI 

MISCELLANEOUS PROVISIONS 
Article 102 

1. Every treaty and every international agreement entered into by any Mem¬ 
ber of the United NaHons after the present Charter comes into force shall as soon 
as possible be registered with the Secretariat and i^ublished by it. 

2. No party to any such treaty or international agreement which has not been 
registered in accordance with the provisions of paragraph 1 of this Article may 
invoke that treaty or agreement before any organ of the United Nations. 

Article 103 

In the event of a conflict between the obligations of the Members of the United 
Nations under the present Charter and their obligations under any other inter¬ 
national agreement, their obligations under the present Charter shall prevail. 

Article 104 

The Organization shall enjoy in the territory of each of its Members such legal 
capacity as may be necessary for the exercise of its functions and the fulfillment 
of its purposes. 

Article 105 

1. The Organization shall enjoy in the territory of each of its Members such 
privileges and immunities as are necessary for the fulfillment of its purposes. 

2. Representatives of the Members of the United Nations and officials of the 
Organization shall similarly enjoy such privileges and immunities as are necessary 
for the independent exercise of their functions in connection with the Organiza¬ 
tion. 

3. The General Assembly may make recommendations with a view to deter¬ 
mining the details of the application of paragraphs 1 and 2 of this Article or may 
propose conventions to the Members of the United Nations for this purpose. 

Chapter XVII 

TRANSITIONAL SECURITY ARRANGEMENTS 

Article 106 

Pending the coming into force of such special agreements referred to in Article 
43 as in the opinion of the Security Gouncil enable it to begin the exercise of its 
responsibilities under Article 42, the parties to the Four-Nation Declaration, 
signed at Moscow, October 30, 1943, and France, shall, in accordance with the 
provisions of paragraph 5 of that Declaration, consult with one another and as 
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occasion requires with other Members oi the United Nations witli a view to 
such joint action on behalf of the Organization as may be necessary for the pur¬ 
pose of maintaining international peace and security. 

Article 107 

Nothing in the present Charter shall invalidate or preclude action, in relation 
to any state which during the Second World War has been an enemy of any sig¬ 
natory to the present CVvarter, taken or anthorized as a result of that war by the 
Governments having responsibility for such action. 

Chapter XVIII 
AMENDMENTS 

Article 108 

Amendments to the present Charter shall come into force for all Members of 
the United Nations when they have been adopted by a vote of two thirds of the 
members of the General Assembly and ratified in accordance with their respective 
constitutional processes by two thirds of the Members of the United Nations, in¬ 
cluding all the permanent members of the Security Council. 

Article 109 

1. A General Conference of the Members of the United Nations for the pur¬ 
pose of reviewing the present Charter may be held at a date and place to be fixed 
by a two-thirds vote of the members of the General Assembly and by a vote of 
any seven members of the Security Council. Each Member of the United Nations 
shall have one vole in the conference. 

2. Any alteration of the present Charter recommended by a two-thirds vote of 
the conference shall take effect when ratified in accordance with their respective 
constitutional processes by two-thirds of the Members of the United Nations in¬ 
cluding all the permanent members of the Security Council. 

3. If such a conference has not been held before the tenth annual session of 
the General Assembly following the coining into force of the present Charter, the 
proposal to call such a conference shall be jilaced on the agenda of that session 
of the General Assembly, and the conference shall be held if so decided by a 
majority vote of the members of the General Assembly and by a vote of any seven 
members of the Security Council. 


Chapter XIX 

RATIFICATION AND SIGNATURE 
Article 110 

1. The present Charter shall be ratified by the signatory states in accordance 
with their respective constitutional processes. 

2. The ratifications shall be deposited with the Government of the United 
States of America, which shall notify all the signatory states of each deposit as 
well as the Secretary-General of the Organization when he has been appointed. 

3. The present Charter shall come into force upon the deposit of ratifications 
by the Republic of China, France, the Union of Soviet Socialist Republics, the 
United Kingdom of Great Britain and Northern Ireland, and the United States 
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of America, and by a majority of the other signatory states. A protocol of the 
ratifications deposited shall thereupon be drawn up by the Government of the 
United States of America which shall communicate copies thereof to all the sig¬ 
natory^ states. 

4. The states signatory to the present Charter which ratify it after it has come 
into force will become original Members of the United Nations on the date of 
the deposit of their respective ratifications. 

Anicle 111 

The present Charter, of which the Chinese, French, Russian, English, and 
Spanish texts are equally authentic, shall remain deposited in the archives of the 
Government of the United Stales of America. Duly certified copies thereof shall 
be transmitted by that Government to the Governments ol the other signatory 
states. 

In faith whereof the representatives of the Governments of the United 
Nations have signed the present Charter. 

Done at the city of San Francisco the twenty-sixth day of June, one thousand 
nine hundred and forty-five. 



Members of the United Nations and Specialized Asenci 
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Text of the North Atlantic Treaty 


The Parties to this Treaty reaffirm their faith in the purposes and principles of 
the Charter ol tlie United Nations and their desire to live in peace with all peoples 
and all governnuints. 

They are determined to sah^giuird the freedom, common heritage and civiliza¬ 
tion of their peoples, founded on the principles of democracy, individual liberty 
and the rule of law. 

They seek to promote stability and well-being in the North Atlantic area. 

They are resolved to unite their efforts for collective defense and for the preser¬ 
vation of peace and sccurit\\ 

They therefore agree to this North Atlantic Treaty: 

Article 1 

The Parties undertake, as set forth in the Charter of the United Nations, to 
settle any international disputes in which they may be involved by peaceful 
means in such a manner tliat international peace and security, and justice, are 
not endangered, and to refrain in their international relations from the threat or 
use of force in any manner inconsistent with the purposes of the United Nations. 

Article 2 

The Parties will contribute toward the further development of peaceful and 
friendly intematioiial relations by strengthening their free institutions, by bring¬ 
ing about a belter understanding of the principles upon wliich these institutions 
are founded, and by x3romoting conditions of stability and well-being. They will 
seek to eliminate conflict in their international economic policies and will encour¬ 
age economic collaboration between any or all of them. 

Article 3 

In order more effectively to achieve the objectives of this Treaty, the Parties, 
separately and jointly, by means of continuous and effective self-help and mutual 
aid, will maintain and develop their individual and collective capacity to resist 
armed attack. 

Article 4 

The Parties will consult together whenever, in the opinion of any of them, the 
territorial integrity, political independence or security of any of the Parties is 
threatened. 
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Article 5 

The Parties agree that an armed attack against one or more of them in Europe 
or North America shall be considered an attack against them all; and consequently 
they agree that, if such an armed attack occurs, cac‘h of them, in exercise of the 
right of individual or collective self-defense recognized by Article 51 of the Char¬ 
ter of the United Nations, will assist the Party or Parties so attacked by taking 
forthwith, individually and in concert with the other Parlies, such action as it 
deems necessary, including the use of armed force, to restore and maintain the 
security of the North Atlantic area. 

Any such armed attack and all measures taken as a result thereof shall imme¬ 
diately be reporte‘d to the Security Council. Such measures shall be terminated 
when the Security Council has taken the measures necessary to restore and main¬ 
tain international peace and security. 

Article 6 

Pbr the purpose of Article 5 an armed attack on one or more of the Parties is 
deemed to include an arm(‘d attack on the territory of any of the Parties in 
Europe or North America, on tlic Algerian departments ol P'rance, on the occu¬ 
pation forces of any Party in Europe, on the islands under the jurisdiction of any 
Party in the North Atlantic area north of the Tropic of Cancer or on the vessels 
or aircraft in this area of any of the Parties. 

Article 7 

This Treaty docs not aflect, and shall not be interpreted as affecting, in any 
way the rights and obligations under the (Charter of the Parties which arc mem¬ 
bers of the United Nations, or the primary responsibility of the Security Council 
for the maintenance of international peace and security. 

Article 8 

Each Party declares that none of the international engagements now in force 
between it and any other of the Parties or any third state is in conflict with the 
provisions of this Treaty, and undertakes not to enter into any international 
engagement in conflict with this Treaty. 

Article 9 

The Parties hereby establish a council, on which each of tlu*m shall be repre¬ 
sented, to consider matters concerning the imj^lementation of this Treaty. The 
council shall be so organized as to be able to meet promptly at any time. The 
council shall set up such subsidiary bodies as may be necessary; in particular it 
shall establish immediately a defense committee which shall recommend meas¬ 
ures for the implementation of Articles 3 and 5. 

Article 10 

The Parties may, by unanimous agreement, invite any other European state in 
a position to further the principles of this Treaty and to contribute to the securit)' 
of the North Atlantic area to accede to this Treaty. Any state so invited may 
become a party to the Treaty^ by depositing its instrument of accession with the 
Government of the United States of America. The Government of the United 
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States of America will inform each of the Parties of the deposit of each such 
instrument of accession. 


Article 11 

This Treaty shall be ratified and its provisions carried out by the Parties in 
accordance with their respeetive constitutional processes. The instniments of 
ratifieation shall be deposited as soon as possible with the Co\'cinment of the 
United States of America, which will notify all the other signatories of each 
deposit. The Treaty shall enter into force between the states which have ratified 
it as soon as the ratifieatjoiis of the majority of the signatories, including the 
ratifications of Bc^lgiuni, Canada, Prance, Luxembouig, the Netherlands, the 
United Kingdom and the United States, have been deposited and shall come into 
effect with respect to other slates on the date of tlie deposit of tlieir ratifications. 

Article 12 

After the Treaty has been in force for ten years, or at any time thereafter, tlie 
Parties shall, if any of them so requests, con.sult together for the purpose of 
reviewing the Treaty, having regard for the factors then affecting peace and 
security in the North Atlimtic area, including the development of universal as 
well as regional arrangements under the Charter of the United Nations for the 
maintenance of international peace and security. 

Article 13 

After the Treaty has been in force for twenty years, any Party may cease to be 
a party one year after its notice of denunciation has been given to the Govern¬ 
ment of the United States of America, which will inform the (iovernmenls of the 
otlier Parties of the deposit of each notice of denunciation. 

Article 14 

This Treaty, of which the English and French texts are equally authentic, .shall 
be deposited in tlie archives of the Government of the United States of America. 
Duly certified copies thereof will be transmitted by that Govermnent to the 
Govermneuts of the other signatories 
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Colombian dispute, 409-410; United Na¬ 
tions: — participation in, 103, 447, 464-405; 
— Peru, dispute with, 464-466 
colonialism. 19, 25-28, 35, 50, 67. 69. 62, 63, 64, 
90. 189, 216, 240, 259, 281-290, 293, 296- 
297, 301-330, 372, 377, 413-416, 426-427, 
432-436, 445-446. 461-462, 464, 466-469, 
624, 606, 630, 671-678, 688-709, 714-716, 


748, 762, 769. 788-789, 791-792, 794, 801, 
803-804. 808-812, 819, 824, 836-836, 840- 
841; anti-colonial forces, 13, 281-282, 302, 
303, 306-310, 313-314, 316, 319, 323-325, 
327, 446, 466-4(57, 688, 690-691, 694-697, 
699, 701-708, 820, 841; Rritish. 62, 57. 59. 
03. (>4, 189, 216, 281-289, 302 329, 413-414, 
445, 672-ei77, (588-708, 788-789, 791-792, 
794,801, 803-804, 808-809,824, S35; French. 
59, 64, 281-289, 305-328, 413-414, 445, 
466-467, (572-676, 688-707, 801, 803-804, 
808-809, 824; United States, 62, 90, 142, 
302, 304-305, 310, 315-316, 327, 688, 690- 
(591. (594, 700, 704, 706, 70S, 808- 809 
Coinbine<l Hoards (World W ar II) controlling 
military supplies, 53-55, 229 
Coininform (('ommunist Information Hureaii). 

431, 456, 62(5. 722, S04 808 
Comintern (Third (.'onmiunist International), 
801 805 

("oiiute-InttTnatiorial Technique d’Experts 
.Iuridi(;ues Aeriens (('ITiO.JA), 252, 255, 522 
comnuTcc, iiitiTiiational i)n)blems of, see ex¬ 
ports, imi.>orts, tariffs, trade 
commercial disputes, arbitration of, 516 
Conimission IntcTnationalc de Revitaillement 
((TR). W orld W ar I, 47 
Commission of the I'edtTal Couri(;iJ of the 
(’liure.h(‘s of Christ in America, Peace Plans, 
56 

(.'ommission t>n International La])or Legisla¬ 
tion, 172—174 

Commission on Narcotic Drugs, UN, 202, 263, 
205-207, 210, 225, 1535, (>40-(542, (553 
(..’ommission on the Status of Women, UN, 
204-20(>, 210, 644, 650, (553 
C’ommission to Study the Organization of 
Peace. 55, 57, 192 

Committee of European lOconomic Coopera¬ 
tion (CKEC), 750-751 

Coniinittce of Imperial Defence, Great 1 Britain, 
47, 49, 732 

Committee on Information from Non-Self- 
Governing Territories, UN, sec General 
Assenibl>^ (Nou-Self-Goveniing Territories 
System) 

commoditv agreements, international, 233- 
234, 23S, 245-24(5, 516, 537-540, 571-572, 
675—57(5 685 

(.’ornmonwealth, Hritish, 7SS-794, 810-811, 
827; (.Ymsultative (.’ommittee, 794; economic 
I)roblems, 790-794; European Recovery Pro¬ 
gram, participation in, 794; High C’oniinis- 
sioners, 794; independence of members, 788, 
790, 794; NATO, participation in, 792; 
l^riine Ministers’ (.’onferenee, 790-792; 
Statute of W estminster, 789-790 
communications, international, 41, 167, 169- 
172, 202, 204-205, 216, 51S-624, 532. 586- 
687, 589-592, 596. 620. 640, 605-668, 676. 
704, 739, 795, S31-S32 

Communications and Transit Organization, 
League of Nations, 103, 167, 170-171, 212, 
619-622, 686 

Communism — China, in, 144, 151, 3(>4, 367, 
369, 370-372. 390, 451, 464-463, 467-468, 
628, 630, 549, 820, 829. See also C'hina 
(People’s Republic); Czechoslovakia, in, 
390, 448-449. 628, 683, 720, 722, 771; Eu¬ 
rope. in, 714-760, 766, 770. See also Cold 
War; France, in, 746, 806; Greece, in, 429, 
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431, 628, 724-72t5; Indo-China, in, 464- 
465, 719; Indonesia, in, 435; international, 
431, 450, 020, 722, S04-SOS, SlO-Sll; Italy, 
in, 724, 745, 805; Korea, in, Korea, war 
in; UN secretariat., (‘barges against, 3(»(», 391- 
390, jSet* aluo Sovi(*t Union 
Concert of Kurope, 0, 33-42, 40, 49, 70. 107, 
110-114, 124, 130, 144, 2S1 
conferences, as instruments of diplomacy, 31- 
30. jS«<? nho separate listings of individual 

conferences 

C’ongress of Vienna, 30, 33, 30 37, 41. 107, 520 
Coniially, Senator Tom, 25, 5S, 00, 14(>, 
213- 214, 310, 310, 341; “domestic jurisdb;- 
tion,” 213-214, 310, 310, 341; veto, Ui\ 
conservation of naturiil resources, interna¬ 
tional problems, 101, 558-559 
consular s(’rvic(‘s, 19, 30-31 
Convention on the Regime of Navigable W a- 
terways of International Coru'crn, 520 
(Conventions on Road and Motor 'rransport, 
5SS 

cooperative systems (farming), 513, 555-557, 
098 

Corbett, Percy K., peace plans, 50 
Cordier, Andrew, Kxecutive Assistant to Sec- 
retary-CJeneral, UN, 379 3S0 
C’orfu (’hannel, case before the UN, 138, 139, 
145, 140, 438- 440, 409 

Costa Rica, United Nations, participation in, 
103 

Coudenhove-Kalergi, Count Richard N., Pan- 
Europe Movement, 709, 771 
Council of Allied Ministers of Education 
((.’AME), drafting conference for UNES(.’(.), 
270- 271 

(Council of Europe, 712, 752, 759 7(>2, 704, 
707-784, SOS; Assembly-Council diffcTcnces, 
770-778; ('’oininittee of Ministers, 702, 773- 
7S1; C.’onstitutiou for Europe, draftiug of, 
781; Consultative Assembly, 700, 702, 704, 
707-70S, 772-784; (’onvention for the l*ro- 
tection of Human Rights and Kundamental 
Ereedouis, 778; Secretariat, 77(); V(jting pro- 
('edures, 773-775, 778 

Council of the League of Nations, 51, 07, 70, 
75-82, 110 132, 140, 142 140, 152, 157, 162- 
1S4, 187-188, 197, 199, 201, 203, 275, 283- 
288, 291-294, 29fC298, 318, 323, 333-338, 
344, 350-300, 399-423, 427, 475-^79, 518, 
508, 009, 013, 015-019, (>43, (>71-080, 829; 
admission of Members, 120; aggression, pro¬ 
visions against, 111-131; armaments, regu¬ 
lation of. 113, 123-124, 12S, i:i0, 475-479; 
armed forces, to bt; supplied by particii)ating 
members, 117; Assembly of the I.eague of 
Nations, relationship with, 75-70, 78, 79-82, 
97, 112-131, 105, 17(), 197, 284-285; commit¬ 
tees of: ■'•ad hoc committees, 123, 1G2; — 
Advisory (’ommission for the Protection and 
Welfare of (.’hildren and ^'oung People, ISl, 
613-614; — Advisory Committee of Ex¬ 
perts on Slavery, 163, 1S2, 605; — Ad¬ 
visory Committee on Social (Questions, 163, 
ISl, 613; — Advisory ('ommittee on the 
'IraHic in Women and (‘hildren, LSI, 613; 

' Advisory (.‘onirnittce on 'I'raffic in ()pium 
and Other Dangerous Drugs. 179-lSO, 611, 
640; — Central Committee for Economic 
and Social (Questions, 165-166, 199; — (_'oiu- 
mifiBion for European Union, 769; — Com¬ 


mission on Slavery, 605; — Committee for 
the Study of the Legal Status of W'oinen, 
181; — (‘ommittee of Exp(‘rl.s for Assistance 
to Indigent Foreigners, ISl; -Committee 
of Experts on Demographic I’robloms, 168, 
614; — (‘ommittee of Statistical Experts, 
167-168, 518; - • "(‘ommittees of 4’hn‘e,“ 
on minority problems, 297, 298, 410; — 
(’ommittee on Arbitration and Security, 128; 
— - (^miiminications and Transit Organiza¬ 
tion, 163,167, 170-171; — cultural bodies of, 
270-273, 277, 619-G23, 673, 6S7; —Eeo- 
noinic and Financial Organization, 82, 103, 
167-168, 244, 513-518; — Economic (.’oiii- 
mittee, 167-168, 184; Epidemics (.’oni- 
niittce, 609; — Et^ommiic and Financial 
Organization, 82, 163, 167-lliS, 244, 513- 
518, 524, 580-581, 5S(); — (Jovcrniiig ('om¬ 
mission of the Saar Territory, 290-294; - — 
Health Organization. 163, 167, 178-180, 184, 
212, 231 232, 263- 264. 266, 276, (>08-612, 
677. See also Health Organization; — in- 
<iuiry, committees of, 115' 116, 123, 128, 403, 
405. 408, 413; — Intellectual (’oopcratic^n 
Organization, 78, 163, 183-185, 217, 619- 
623, 667: — International Ollice for Ref- 
ug(‘es, 182 183, 617-61S; - P(‘rmaiient Ad¬ 

visory (‘omnussion on Armaments, 123-125, 
475;—PcTiiianent Disarmament Commis¬ 
sion, 477; —- Preparatory ('ommission on the 
Disarmament Conference, 128, 477 479; 

Special Delegation for the Study of 
Kconomic Depressions, 168; (’onvention on 
the Reduction and Limitation of Arma¬ 
ments, 477 -ITS; Danzig, High ('omrnis- 
sioner of, 293-294, 682 684; disj)utes, 

peatu'ful s(‘ttleme]it of, 37-38, 4(), 49, 70, 
74-77, 80-81, 112-131, 140, 144-147. 161, 
332 339, 399-423: — ceas(‘-firo orders of, 
408,412;- - “domestic jurisdiction,” disputes 
withheld because of, 116, 126, 403; — han¬ 
dling of: — Aaland Islands. 402 403; — 
Albania, dispute* with (Jrec'ce and Yugo¬ 
slavia over boundarit*s of, 404, 406-407; 
Austro-Clerrnan Customs Union, 338, 343, 
410-411, 478; — Polivia-Paraguay' (1928;, 
81, 122, 409;— Ethiopia, Italian aggression 
against, 81, 117-118, 400, 415-420, 480; — 
Crcco-Bulgarian dispvite. (1925), 122, 146, 
407-408, 412; Manchuria, dispute be- 
twcAMi China and Japan concerning, 81, 115, 
122, 357, 400, 411-415, 478; — Morocco, on 
nationality dt^TCPs in, 338, 405-406; — 
Mosul area, 405; — Peruvian-Columbian 
dispute (1932-34). 409-410; ■ Polish-Litlui- 
aiiian dispute (1920), 404; — Soviet-Fiimish 
W ar (1939). 81, 120, 385. 402, 423;™ So¬ 
viet-Persian dispute, 402; — Spanish (Jivil 
W'ar, 400, 421-423; — Tunis, nationality 
decrees in, 338, 405-406; — TI]>]>er Silesia, 
division of, 296-297, 404, — Win i.h I etion, 
406;— judicial setthmient, 114 115, 125- 
126, 128, 399, 403, 405 40(>, 410 411; — 
voluntary submission, 115; economic and 
.social activities, 120, 123, 165-184, 187 188, 
50/-525, 599-(>23; (leneva W orld Disarma¬ 
ment Conference, 478-481; High ( oimnis- 
sioiicr for Refugees, 163, 182 183, 20S, 211, 
269, 615; High (-'ommissioncr for Refugees 
Coming from (.iermaiiy, 183, 267-268, 617- 
618; ILD, relations with. 173, 174; legialativ# 
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(quasi-) activity of, 120; Locarno "rrcatios, 
approval of, 12S; inandatcM system, 120, 
2S.'5-2SS, 318, 323, (i71—077; 122, 

124, 152; inernlxTship of, 51, 77, 110-113, 
120 121, 123, 143 145, 100; minorities, pro 
tertioii of, 120, 123, 200 20S, (iSO; iion-meui- 
f>er states, i);Lrti(‘ipiLtion of, 117, 120, 145; 
JVrmuiient (/eiitraJ Opium Hoard, appoint¬ 
ment of inoinhors of, ISO; IVririanont ('ourt 
of Intornatiouul Justice, advisf)r.v opinions of, 
122, 334, 33S, 344, 405 400, 410* 411; elec¬ 
tion of jiidKcs of, 120, 142, 335-33(»; i>resi- 
dency, 122; “ procAxlaral(luestions,” 122; rap¬ 
porteurs, 122 123, 107, 403; Saar Territory, 
appointment of (loverniiiK f 'ommissiofi of, 
291-292; sanctions, economic and military, 

117- 120, 120, 130, 2S0, 474, S29; Secre¬ 
tariat, adnnrustration of, 120, 123, 350, 40S; 
Secretary-( ienoral, appointment of, S2, 120, 
350; Security ('oiincil of tiie LN, eom- 
l)arisons with, (>2, (^-70, 120, 132, 135 130, 
140, 142-140, 152, 157; Versailles Peace 
Treaty, d(?cision on, 122; voting procedures, 
77. 112, 114, 121-122, 145-147, 201, 297, 
412: — ahstontion, 122, 147; — unanimity, 
112, 114, 121-122, 123, 412; war, on l(igality 
of, 114 11S, 12S 130 

(‘ouncil of Scientific I’nions, 022 
('ouncil on roreign Relations (LLS.), 56, 192, 
022 

(’ourt of Arbitral Justice, 40 
C’ovenant of tlie League of Nations, 4(i-51, 02, 
00-70, 74. 77-83, 97, 100, 110-130, 140, 143- 
140. 152, 102-103, 100, 169, 175, 178, 181, 
1S3, 1S7, 190, 212, 283-285, 2S8-2S9, 296, 
312, 314, 318, 324, 333-335, 338, 343, 340, 
360, 384, 401-424, 474-475, 477, 481, 482, 
507, 519-521, 019, 043, 072-070; 828, 845- 
854; aggression, provisions against, 111, 

118- 119; amending, 70, 120, 143; Article 3, 
285; Article 4, 120-122; Artich^ 5, 77, 121- 
122; Article 0, 120, 350; Article 7, 384; Ar¬ 
ticle 8, 474 475; Article 9, 123, 285; Article 
10, 111, 118-120, 401, 407, 413, 415, 475; 
Article 11, 80, 114, 120, 122, 123, 120, 403- 
404, 407, 411-413, 415-410, 422; Article 12, 

114, 115, 117, 335, 407, 419; Article 13, 114- 

115, 117; Article 14, 114, 333-334, 338, 410; 
Article 15, SO, 114-117, 122, 123, 120-128, 
140, 403, 405, 407, 413, 416, 419; Article 16. 
Ill, 114, 117-120, 12(i-127, 415, 419, 475; 
Article 17, 117, 120, 145, 415; Article 19, 100, 
118, 401-402; Article 21, 110; Article 22. 
283-284, 324, 072; Article 23, KiO, 109, 175, 
178, 181, 187, 212, 324, 519; Article 24, 520- 
621; Article 25, 178; Article 20, 120, 143; 
Assembly, role of, 97, 2S4-2S5, 334, 338, 413, 
410; bureaus, supervision of international, 
520-521; C-harter of the UN, comparison 
with, 45, 02, 00-70, 97, 100, 140, 143-140, 
152, 187, 196. 212, 318, 324, 343, 368. 384, 
482-484, 643-G44; collective security, 475, 
477, 481, 828; communications and transit, 
169, 212, 519; Council, role of. 334-335, 338, 
356, 403, 405, 475; dii>lomatic immunities, 
384; disarmament and regulation of arms, 
69, 123, 212, 285, 314, 324. 474-475, 482; 
disputes, peaceful settlement of, 37-38, 70, 
77. 80, 114-130. 140, 333-335, 403, 405, 407- 
424; disputes, judicial settlement, 114-116, 
126, 333-335; domestic jurisdiction,” 116, 


120; economic problems, 507; health, in¬ 
ternational, 178, 212, 324; labor, fair con¬ 
ditions of, 175, 212, 324; liquor, traffic in, 
314; mandate system, 283-284, 312, 314, 
318, 324, 072-070; meetings, 77, 122, 124, 
152; nn'inbcrship in League, admission to, 
07, 77, 120-122, 144; membership, expulsion 
from, 120; non-meml)ership participation, 
120, 145; opium, control of traffic in, 178, 
212, 324; peaceful change, 100, I IS, 401- 
402; Permanent Court of InttTiiational 
Justice, 333-334, 338; procedural matters, 
decisions on, 77; religion, freedom of, 314; 
sanctions, economic and military, 112, 119, 
120 127, 129, 402, 415, 419; Secretariat, 
350; Secretary-General, appointment of, 77; 
slavery, 212, 314, 075; territorial guarantees, 
111 112, 118-120, 324, 401; trade, 100, 212; 
treaties, revision of, 100, 118; voting pro- 
<‘e<l!ires, 77, 112, 121-122, 145-140; — una¬ 
nimity, 112, 114, 121-122, 146; war, or 
threat of w ar, 114- 118; withdrawal of Mem- 
l>ers, 07; women and children, traffic in, 181, 
212. 324 

('ranborne. Viscount, on trusteeship system, 
300-307 

Crime^a C'onforcnce, nee Yalta Conference 
CTimean War, 30 
Cruc6, Eineric, on w’^orld union, 33 
Cuba — Anglo-American Caribbean (Commis¬ 
sion, participation in, SOS-809; United Na¬ 
tions, participation in, 103, 434, 567, 673 
cultural relations, international, 31, 57, 09, 
183-185, 212-213, 210, 218, 270-274, 377, 
019-023, (HO-047, 069-009, 073, 087, 099, 
733, 738, 773, 795, 798, 802, 804, 832 
Curzon, Lord, on Aaland Islands dispute, 
League of Nations, 403 

customs formalities, simplification of, 516, 587, 
754 

C’zechoslovakia — communist control of, 390, 
448-449, 628, 583, 720, 722, 771; German 
occupation of (1938), 422-423, 684; League 
of Nations, participation in, 50, 77, 010; 
United Nations: — participation in, 65, 103, 
447, 553, 583; — technical assistance, 553 

Daladicr, Edouard, appeasement of Germany 
and Italy, 422 

llante, Alighieri, defense of universalism, 21, 
22, 33, 70S 

Danube ('ommission, see European Danube 
Commission 

Danzig, Free City of, 293-294, 328, 330, 513, 
682-084, 707, 830; government, structure 
of, 293-294, 328; High Commissioner of. 
293-294, 082-684; League of Nations: — loan 
secured through, 513; — supervision by, 293- 
294, 328, 330, 513, 682- 684, 707 
Davis, Norman G., on cooperation of U.S. in 
situations threatening world peace, 480 
Dawes roiiarations plan, 125, 510, 679 
Declaration of Human Rights, UN, 644-647, 
652, 705, 822. 825 

de Gasperi, Alcide, and “ European Movement, ” 
771 

de Gaulle, General Charles, 52, 720, 745 
democracy, 12, 13, 15, 27-28, 212, 282, 295, 
400, 403, 447, 647, 672, 684, 704. 724, 747, 
838. See also free speech, human rights, 
press 
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Demographic CommiBsion, UN, 203 
Denmark — Danish State Serum Institute. 
610; League of Nations, participation in, 
76, 77; NATO, participation in, 724; United 
Nations, participation in, 103, 540, 705 
Department of Trusteeship and Information 
from Non-Self-Governing Territories, UN, 
1, 211, 312. 326, 32S, 377, 703 
depressions, impact on world affairs, 13, 131, 
168, 181, 183, 213-214, 231, 246, 402, 409, 
412, 415, 424, 478, 509-518, 530, 576. 580- 
585, 592, 599-600, 602- 605, 6()7-(iOS, (il4- 
615, 617, 628, (>50, 678, 6S0-6S1, 685, 715, 
769, 796, 831-832. Sfie also employment 
devaluation of currencies, 579-580, 583. Sec 
also monetary problems 
development, see economic development 
diplomacy — and international organization, 
22, 29-31, 48, 77, 114, 119, 134, 368, 374, 
388, 468, 480, 489, 613, 687, 816, 819-821; 
mediation and “good offices,” 37 -38; im¬ 
munity and privileges of diplomats, 19, 30, 
333, 336, 3S4-3SG, 395 

Diplomatic C'onfcrence on International Air 
Law, 590 

disarmament and regulation of armaments, 
39, 49, 61, 69, 75. 78, 86, 93, 94, 113, 123- 
124, 126-130, 154, 212, 287, 288, 313, 314, 
372, 377, 424, 472-483, 490-505, 769, 815- 
816, 821, 827-828, 834; air bombartlment, 
outlawing of, 480, 481, 492; air forces, re¬ 
duction of, 498-502, 504; budgetary limita¬ 
tion, 477, 481; chemical and bacteriological 
warfare, renunciation of, 478, 480, 481, 502; 
information and inspection, 475, 478, 481, 
491-503; land forces, redu(‘tion of, 47(»-478, 
480, 481, 497-502, 504; military service, 
time limits on, 477, 499-500; naval power, 
limitation of, 476-478, 481, 498-502, 504 
Disarmament C’onfcrence of 1932-33, 423 
discrimination, see human rights, minorities, 
racism 

disease control, see health 
displaced persons, see refugees, International 
Refugee Organization 

disputes, peaceful settlement of, 1, 7, 19, 21, 
26, 33-42. 48-49, 57-63, 66-70, 74-77, 80-81, 
85. 86, 91, 102-103, 112-131, 135-157, 161. 
249,252.271, 275,322-323,3,32-;351.365-366, 
368-369, 372, 377, 399-424, 426-450, 463- 
470, 4S3. 500, 519, 522, 795, 797, 799-800; 
Charter of the UN on, 37-38, 102-103, 136- 
157, 213, 342, 429, 433; justiciable, 37, 48, 
74, 75 ; League of Nations, before, 37-38, 46, 
49, 70, 74-77, 80-81, 112-131, 140, 144-147, 
161, 332 339, 399-424, 519, 522; ( ovenant 
of League of Nations on, 37-38, 70, 77, 80, 
114-130, 140, 333-335, 403, 405, 407-424; 
League of Nations, Permanent Court of 
International Justice, brought before, 332- 
339, 399, 405-406, 410-411, 439; non-justiei- 
able, 74, 75; public opinion, importance of, 
271, 275, 323, 308-369; United Nations, be¬ 
fore:— (leneral Assembly, 85, 86, 91, 93, 
102-103, 136, 156, 426-470;— ICAO, con¬ 
cerning, 252; — International (’ourt of 
Justice, decisions of, 139, 342-347, 438-439, 
450, 464-465; — ITO, concerning proposed, 
249; — non-member states involved, 140, 
144-145, 340, 429; — Security C’ouncil, be¬ 
fore, 37-38. 62-67, 85-86 01. 102-103, 135- 


157, 309-310, 322-323, 342, 365-366, 372, 
402, 426-470, 797. /See also separate listings 
of individual disputes under names of in¬ 
ternational organs concerned 
Dixon, Owen, and Kashmir dispute, 447 
Dodd, Norris, and Dodd Plan on food stabi¬ 
lization, 539, 553 

domestic jurisdiction, issue of, in international 
organizations. 3, 05-66, 70. 98-99, 116, 126. 
134, 135-130, 140-141, 192, 213-214, 223. 
229, 310, 310, 326, 341-342. 349-350. 403, 
405, 433, 43()-437, 448, 449, 450, 455, 404, 
5SS, 605. 614, 619, 647, 706, 818, 822, 824- 
826. 834 

Dominican Republic, United Nations, partici¬ 
pation in, 103 

Drug Supervisory Rody (DSH\ 640-641 
drugs, see narcotic^s 

Drummond, Sir Uric, ns first Secretary-Gen¬ 
eral of l.eaguc of Nations, 52, 167, 169, 356- 
357, 364, 375 

DSR, see Drug Supervisory Body 
Dubois, Pierce, on universalism, 21, 33, 768 
Dulles. John I'oster, 56. 90. 99. 134, 202-203, 
316, 453, 462-4()3, 650, 652; human rights, 
on, 202—203, 650, 652; Korea, on, 453, 462- 
463; post Worlil W ar II plans, 56, 1;14; 
trusteeship, on, 316; UN, on General As¬ 
sembly of, 90. 99 

Dumbarton Oaks Conference (1944), 56, 62- 
65, 85-87, 91. 92, 94, 98-103, 132 -136, 143- 
149, 190-218, 304, 339, 361-362, 483. 489, 
791, 797; Kconomic; and Social ( ouncil, 191, 
190-218; exports, discussion on employment 
of, 203, 205; General Ass(*mbly, 62, 86, 91, 
92, 94, 98-103; Secretariat, 361-362; Se¬ 
curity (.'ouncil, 62, 86, 99-103, 133-136, 
143-149, 797; voting procedures, 91, 135, 
14()-147, 149 

Dunkirk 'l'r(?aty of Alliance and Mutual As¬ 
sistance, 719-721 

EAM, see National Liberation Front of Greece 
East-West differences, see "C’old War” 

Eastern Ciroup Supply (’enter, 55 
E('A, see P>.ononiic C’oopcration Administra¬ 
tion, United States 

Ef-AFI^, see lOeonomic C’ommission for Asia 
and the P'ar East, UN 

E(;p], see Economic Commission for Europe, 
UN 

ECHTO, see European Central Inland Trans¬ 
port Organization 

ECLA, sec P^conomic C'ommission for Latin 
America, UN 
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251, 305, 433, 435, 437-438, 440-447, 488, 
499. 532, 540, 544, 551, 554, 504, 573, 585, 
590, 638. 643, 090 691, 694, 096, 699, 703, 
791, 794; — C'hina (People’s Republic), on 
seating of, 458; — Committee on Informa¬ 
tion from Non-Self-Govcrniiig Territories, 
participation in, 1; — ECOSOC, participa¬ 
tion in, 195, 2(W), 202, 205, 218. 585;— em¬ 
ployment and labor policies, on, 585; — 
Hyderabad, on dispute with, 448; — Korea, 
on war in, and peace proposals, 452, 455, 
458-459, 462, 467-468, 544; — Pakistan, 
conflict with. 138, 153, 157, 440-448, 812; — 
San Francisco (.’onference, participation in, 
195, 791; — Secretariat, nationals employed 
by, 381; — Secretary-General, on election 
of, 305; — South Africa, on Indian minority 
in, 343, 437 438, 794; — technical assist¬ 
ance, 551, 554, 043; — Trusteeship Council 
and Non-Self-Governing Territories Sy.steni 
of, participation in, 1, 090-691, 694, 696, 
099, 703; UNICEF, participation in, 043; 
UNRRA, relations with, 632; WHO, partici¬ 
pation in, 638, 043 

Indo-C'hina — colonialism in, 303; conflict in, 
454-455, 719, 741; economic development of, 
13 

Indo-Pacific Fisheries Council, FAO, 234, 
653 

Indonesia—Delhi C'onfercnce (1949), 811; 
economic development of, 13; ILO, partici¬ 
pation in, 626; Republic of, establishment 
of, 432, 702; United Nations, participation 
in, 104, 105, 433-436, 499; United Nations 
decisions on, 7, 141-142, 146, 164, 166-157, 
327, 343, 369, 432-436, 437, 447, 468--469 

industrial development and production, inter¬ 
national problems of, 246, 514, 629-569, 
593, 596, 704, 714-715, 719, 748, 75(U75i. 
763, 756, 758, 760-766, 792 
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Industrial Revolution, 14, 27, 40, 714 
inflation, international proMcnis of, 100, 516, 

530. 539, 578. 580, 584. 681. 753, 755-756. 
See also monetary problems 

inquiry, commissions of. see disputes 
Institute of Pacific Relations, peace plans, 56 
insurance, international problems of social, 

531, 587, 601-603, 605-60(> 

Intellectual Cooperation OrKanization, League 

of Nations, 78, 163, 183-185, 217. 619-623, 
667; International Pureaus and Intellectual 
Cooperation Section of the Seen'tariat, 184- 
185; International (Vnnniittee on Intel¬ 
lectual C’ooperation, 184-185, 621-622; 

International Fdueational Cinematographic 
Institute, Rome, 163, 184-185, 620; Inter¬ 
national Institute of Intellectual C’oopera- 
tion, Paris. 184-185, 217, 619: Committee of 
Arts and l etters, 621: Committee of Library 
Experts, 621; National Committees of Intel¬ 
lectual (’ooperation, 184-185 
Inter-Allied ('onunittee on Postwar Require¬ 
ments (post World War II), 189, 228 
Inter-Allied Maritime Transport Council 
(AMTC’), World War I, Allied Maritime 
Transport C’ouncil 

Inter-American C-onferences, 63, 86, 794-796, 
798 

Inter-American Defense Board, 796, 800 
Inter-American Economic and h^ocial C.'ouncil, 
557-.558 

Inter-American System (incorporated into 
Organization of American States), 795-796, 
798 

Inter-American Treaty of Reciprocal Assist¬ 
ance, 797 

Intergovernmental Committee for European 
Migration, 658 

Inter-Governmental Committee on Refugees 
(IGC’R), 268 

Inter-Governmental Maritime Consultative 
Organization (IMCO), UN, 66, 255-256, 
276, 586, 588 

Interim C'ommission on Food and Agriculture, 
233 

Interim Committee of the General Assembly, 
93. 150 

Interim C'oordinating Committee for Inter¬ 
national (’ommodity Arrangements 
(ICCTCA), 207-208, 575 
International Administrative Tel(*graph and 
Telephone Conference, ITU, 591 
International Adult Education Center, 663 
International Association for Labor Legisla¬ 
tion, 175, 176 

International Association for the Promotion of 
('hild Welfare, 613 

International Atomic Development Authority, 
492-493 

International Bank for Re(;onstruction and 
Development (IBRD), 62, 191, 202, 220- 
221, 236-245, 255, 276, 528, 532-534, 538, 
540, 548, 552, 558, 563-569, 578, 584-585, 
593, 595, 658-659, 831; Board of Governors, 
242-244; budget, 221, 244; conditions gov¬ 
erning loans, 242, 540, 558, 579; establish¬ 
ment, (i2, 191, 236-244; exchange restric¬ 
tions, on, 579-581; functions, 241-242; gold, 
upholding value of, 242, 579-581; guaran¬ 
tees required, 242, 558, 563-564, 567; inter¬ 
est rates ef, on loans, 242, 540, 666-667; 


membership in, 242-244; officers, 244: 
personnel, 244, 541, 568; purposes of loans, 
241-242, 540-541, 579; resources available. 
241-242, 245, 540, 663-564, 568; special 
funds for grants-in-aid at low interest and 
liberal repayment terms, proposed, 564- 568; 
structure 242-244; subscription quotas, 242, 
665, 569; technical assistance of, 558, 563; 
UN supervision, question of, 220-221; 
voting procedures, 238, 242-244, 659 
International Burc*au of Weights and Meas¬ 
ures, 41 

International Ckmter for I.epro.sy Research. 
163 

Inteniational (’’enter for Training in Public 
Administration, UN, 548 
International Chamber of Commerce, 201, 
510, 585. 587 

International Children’s Center, Paris, 636 
International (‘ivil Aviation Organization, 
(K’AO), 63, 191, 219-220, 250-255, 264, 
275-276, 549, 552, 586, 589-590; 592; agree¬ 
ments entered into by, 219-220, 252, 589- 
590; Air Navigation C’ommittcc, 253; Air 
Transport C’ommittcc, 253; budget, 255; 
Conference (1944), 250-252; constitution, 
252- 253; Convention on International Rec¬ 
ognition of Rights in Aircraft, 590: Council, 
262-253, 265; Diplomatic (’onference on 
International Air 1-aw, 590; disputes, settle¬ 
ment of, 252, 589; establishment, 63, 191, 

250- 255, 589; five “freedoms,” on, 251- 
255, 680; functions, 250-255, 589-590; 
Interim Agreement of, 252; meralicrship in, 
252, 255; personnel of, 253, 255; structure, 
252-255; Technical Assistance Board, funds 
from, 549, 552, 590; transit agreement of, 

251- 263, 689-.590; voting procedures, 252- 
253 

international civil servants, on, 220, 354-396 
International C’ivil Service C’ommission, 220 
International ('ommission for Air Navigation 
(ICAN), 170, 171-172, 252, 255, 275.'522 
International C’ommission on Intellectual Ro 
lations, 183 

International C’ommittee of Movements of 
European Unity, 771 

International C’ommodity Clearing House, 
proposed, 539 

Intoriiatioiial C’onfederation of Free Trade 
Unions (K’FTU), 201. 584-585 
International Conference of American Jurists, 
795 

International Conference of Artists, 665 
International (’onference of Safety of Life 
at Sea (1948). 587 

International Conference on Trade and Em¬ 
ployment, 247. 572 

International (’ongress of Educational and 
Instructional Cinematography, 620-621 
International (’onvention and Statute on 
Freedom of Transit (1921), 520 
International (’onvention on Road Traffic, 688 
International C’ooperative Alliance, 201 
International Cotton Advisory (Committee, 
55 

International Council for Music, 666 
International Council for Philosophy and 
Humanistic Studies, 664-665 
International Court of Justice (ICJ), UN, 
70. 105. 107. 139. 142-143. 196. 220. 332- 
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333, 339-348. 350, 365, 372, 378, 426, 434, 
438-439, 450, 464-465, 646-647. 693, 824; 
Advisory opinions: — admission of new 
Members to UN, 105, 344; — EC(JSOCJ, 
opinions given to, 196, 220;—‘(General 
Assembly, opinions given to, 105, 343-347, 
450; -(ienocide ('onvention, reservations 
of states to, 346-347; — human rights, 646- 
047; — Peaee Treaties \)etweeu Allied Pow¬ 
ers and Uulgaria, Hungary and lluinania, 
345-346, 450;—reparations for injuries 

suffered in service of UN, 345; — self-help, 
forceful, 439; — South-West Africa, status 
of, 693; Charter of UN, int<Tpn‘tatioii of, 
344; Committee of Jurists, 339-342; com¬ 
pulsory jurisdiction, question of, 341-342, 
350; disputes dealt with:—Anglo-Nor- 
wegian Kisluiries (yase, 342, 465; — Colom¬ 
bian-Peruvian Asylum Case (1950-1951), 
464-405; — C-orfu Channel ('aae, 139, 342, 
43S-439; — Iranian oil case, 34S, 350, 404, 
824; — Morocco, American nationals in, 342, 
465; hiCOSOC-, information furnished by 
agencies of, 220; election of, 105, 107, 142- 
143, 342, 365; international law, contribu¬ 
tion to growth of, 343, 347, 350; justices of, 
339,343; legal matters, restriction of opinions 
solely upon, 342-343, 346; meetings, 342; 
non-members of UN, participation by, 339- 
340; “optional” clause in Statute of, 341- 
342; J’errnuncnt C'ourt of International Jus¬ 
tice, comparisons with, 332, 339-344; San 
Franciscro Conference Committee on, 340- 
341; Security (.'ouncil recommendations 
sought from, and action taken on decisions 
of, 139, 340, 342-344, 438-^439, 469; sover¬ 
eignty, question of, 341, 439 
International Kconornic C'onference, Cleneva 
(1922), 510, 516, 519, 521 
International Educational Cinematographic 
institute, Rome, 163, 184-185, 620 
International Emergency Food Committee, 
KAO, 539 

International Emergency Food Council, FAO, 
537. 539 

International Federation of Agricultural Pro¬ 
ducers, 201 

International Federation of Christian Trade 
Unions, 201 

International Federation of Library Associa¬ 
tions, 621 

International Frequency Registration Board 
(IFRH), ITU, 591 

International Health (conference (1946), 263- 
265 

International Hydrographic Bureau, 163 
International Institute for the Unification of 
Private Law, 163, 185 

International Institute of Agriculture, 41, 163, 
232 

International Institute of Intellectual Coop¬ 
eration, Paris, 163, 184-185, 619 
International Labor Code, 633 
International Labor Organization (ILO), 25, 
32. 69. 62. 82. 163, 170, 173-177. 182, 184, 
191, 192-193. 194, 199-200. 202. 214, 219- 
220, 229, 236, 256. 258-262, 264, 276-276, 
286, 338, 372, 390, 524, 549, 551, 557-558, 
582. 599-608, 614, 616-617, 020. 625-63G. 
644, 646, 650, 652, 653, 660, 609, 705, 752, 
809, 832; association, right of, 174, 260, 


603,626-627.630,633; budget, 174,177, 219, 
260, 549, 552, 632, 634; child labor, 174. 
604-605, 629-630, 633; collective bargain¬ 
ing, see IL(J, association, right of; colonial 
labor, 605, 630, 675, 699, 705; conimitti*os. 
173, 176, 182, 199, 260, 262, 338, 616, 625 - 
632, 650: — Committee on Forced Labor, 
650; — Fact-Finding and Conciliation < -om- 
misaion, 626-627; — Crovermng Body, 173, 
176,1S2,199, 260. 262,338, 616,625-632; -- 
Permanent Agricultural (’ommittco, 631- 
632; compensation, accident, 602, 605 006; 
('onfcTtmces, 175-176, 184, 199. 260-262, 
582, 599 -604, 611, 626-632; constitution, 
260, 275; conventions adopted, 627-629, 
650; Declaration of I Philadelphia (1944), 
260; education, 604, 606, 620, 630; employ- 
nient, 260, 602--604, 625—634; establishment, 
172-177, 275; excess labor, finding jol)S for, 
on international basis, 182; government 
representation in, 173, 175-177, 199, 260, 
631, 631; health and safety, 601-607, 611, 

629- 631; hours of work, regulation of, 174, 

600, 607, 628, 630; Industrial Hygiene .Serv¬ 
ice, 601; imiuiry, commissions of, and report¬ 
ing on policies of governments, 173-174, 
262, 606. 626-627, 631-633; International 
Labor (’ode, 633; Inteifiational Seainen’s 
C’ode, 604-605; Labor rc'presciitation in, 173, 
175-177, 199-200, 258-260, 608, 625-634; 
labor-management ndatioiiships, 558, 600- 

601, 626-628, 630-632, 634; League of Na¬ 
tions afriliated with, 82, 173-177, 605; man¬ 
agement representation in, 173,175-177,199- 
200, 258, 260, 625-628, 630-634; manpower 
supply and training, 558, 605, 614, 628-629, 
632; maritime problems. 004-605, 607-608, 

630- 633; members of, 173-177, 199-200, 
260, 275, 626; migration, 260, 628-629; mi¬ 
gratory workers, 605-606, 628; objectives, 
260; Permanent ('ourt of International Jus¬ 
tice, opinions of, 174, 338; Permanent Man¬ 
dates C ’omniissioii, League of Nations, repre¬ 
sentation in, 286; personnel, 177, 633-634; 
policy process, 172-177, 599—608, 625—634; 
questionnaires submitted to members, 175- 
176; refugees, care for, 182, 616-617; regional 
activities, 628, 632-633; research program, 
606, 632; sanctions, 173-174, 275, 606-007, 
627; San P'rancisco Conference, at, 262; 
social security, 260, 262, 558, 002-605, (i07, 
627-628, 630-631; structure, 173-177; Tech¬ 
nical Assistance Board, funds from, 549, 
552, 632; technical assistance services of, 
551, 657-558, 606, 627-628, 630, 632-633; 
UN, connection with, 191-194,199-200. 202, 
214, 219-220, 260-262. 276, 625-636. 644, 
646, 050, 652; voting, 173, 174, 176, 260; 
wages, adequate, guarantees of, 174, 260, 
600-601, 607, 028-631; white-collar workers, 
606, 608, 632; women, protection for, 174, 
601, 603-605. 629-030, 633; World War II 
effects upon, 177 

international law, 7, 10, 19-25, 31, 34, 37-40, 
48. 49. 74, 94, 96, 99, 100, 116, 125, 272, 296, 
332-352, 372, 374, 378, 399, 402-406, 410- 
411, 421-422, 433, 434, 439, 448, 450, 464- 
465. 503-504, 522, 590, 607, 646, 657, 607. 
714, 743, 746, 761. 765. 773, 776, 778-779, 
815. 818, 822, 839; codification of, 48, 100, 
349-362, 378; hiiman rights, 20, 60, 272, 296, 
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345- 346, 349-351. 372, 450, 779; nocd for 
enforcement of, 80. 99, 126, 275, 347-349, 
595, 839; war crimes, 349-351. See also 
International (/ourt of Justice, International 
Law (Commission, Permanent (Court of 
International Justice 

International Law Commission, UN, 94, 96, 

346- 347, 350-351, 378; codification of in¬ 
ternational law, 350-351; Declaration on 
Rights and Duties of States, 351; Nurem¬ 
berg Trials, on, 351 

International Meteorological Organization, 
(IMO), 25f>. See aho World Meteorological 
Organization (VVMO) 

International Military Tribunal (Nuremberg 
Trials), 349-350 

International Monetary Fund (IMF), 25, 62, 
191, 194, 202, 220-221, 236-245, 249, 255, 
276, 534, 552, 566, 569, 573, 577-581, 5S4- 
585. 587, 593, 595, 659, 752; Board of Oov- 
ernors, 239-241, 577-578; budg(‘t. 221, 241; 
conditions regulating access to, 238, 249; 
(Uirreiicies, on par value of, 578-581; estab¬ 
lishment, 62, 191, 236-241, 577; functions, 
238-239, 577; gold, upholding value of, 239; 
import restrictions, on, 573; interest rate on 
loans, 238-239; ITO, relationship with, 249; 
membership in, 238-239, 242; purpose of 
loans, 238; resources available, 239, 245,581, 
585; structure, 239—241; subscription quotas, 
239, 241, 569, 581; technical assistance of, 
580-581; UN supervision, question of, 220- 
221; voting procedures, 238-241, 659 
International Museums Office, 621 
International OfTice for Refugees, League of 
Nations, 182-183, 617-618 
International Office of Public Health, Paris, 41, 
177 179, 263-265, 276, 601, 612, 642; Gen¬ 
eral Advisory Health Council, 178-179, 180, 
264 

International Opium Commission, 41 
international organization — definition of, and 
functions of, 6-15, 816 841; early develop¬ 
ment of (prior to League of Nations), 18-42 
International Organization Immunities Act of 
1945, 38f) 

IntfTiiational Organization of Employers, 201 
International I^enal and Penitentiary Com- 
luission, 654 

International Pharmacopeia, 639 
International Prize ( -ourt, 40 
International Radio Telegraphic Union, 170, 
171, 523 

International Refugee Organization (IHCJ),202, 
208, 267-269, 528, 534, 543, 595, 644, 656- 
659; budget, 269, 636-657; constitution, 268; 
dissolution of, 269; EC-OSOC recommenda¬ 
tion of plan for, 268; establishment, 267- 
268; evaluation, 267, 269; lnter-(iovern- 
mental Ojmmitteie on Refugees, assumption 
of responsibilities of, 268; Preparatory (’om- 
mission, 268; servhies to refugees, 268, fi56- 
657; UNRRA, assuming responsibilities of, 
268 

International Regulaticm for Preventing Col¬ 
lisions at »Sea (1948), 587 
International Rice Commission, FAO, 234, 553 
International Sanitary (Convention for Aerial 
Navigation (1933), 264 
International Seamen’s (’ode, 604-605 
International Seismological Association, 161 


International Social Science (Council, 664 
International Social Security Association, 627 
Iiiieriiatiotial Standard Industrial Classifica¬ 
tion of Economic Activities, 593 
International Studies (’oiifereiice, 622 
International Sugar Agrocmeiit (1953), 576 
International Sugar Union, 41-42 
International Teh‘communication Union 
(ITU), 170-172, 194, 221, 257-258, 523, 
686 . 589-592; Administrative Radio C’on- 
fcrence, 258; Administrative IVlegraph and 
Telephone (’onference, 258; budget, 221, 
258; functions, 257-25S; International Fre¬ 
quency Registration Board, 258; member¬ 
ship of, 258; Radio Consultative (’ommittee, 
258; Telegraph Consultative Committee, 
258; Telephone Consultative Committee, 
258; voting prt)cedures, 25S 
international tension, sec “(’old War” 
International Theater Institute, 665 
Internat ional Tin Study Group, 575 
International Trade Organization (ITO), pro¬ 
posed, 66, 207-20S, 233, 245 250. 571-57(i. 
582, 833; ehartcr, 572-573, 575; commcreial 
policy code, 572; commodity agreements, 
233, 248-249; (kuifercnee on Trade and Em¬ 
ployment, 248; employment, 248; FAO, rc»- 
lationship with, 233; IMF, relationship with, 
249; Interim (.’omniissiori, 208, 249, 276; 
monopolies, 249; quotas, import, 248-249; 
structure, 249; subsidies, 249; tariffs, 248; 
trade, 248; voting procedures, 249 
international transmission of ne'ws and right 
of (correction, 648 

International Transport Workers’ Federation, 
631 

International 'rreponematosis Laboratory ('en¬ 
ter, r.S., 638 

International Union of American Republics, 
795 

International Union of Official 3'ravel Organ¬ 
izations, 587 

international unions, public, 41 42 
International VV'heat Council, 55, 228, 233, 
246, 516, 572 

Inter-Parliamentary Union, 201 
investment, international problems of private 
and public, 513, 518, 563-569, 584, 586, 596, 
614, 676, 702, 764. See a/so economic devel¬ 
opment, finance, IBRD, loans 
Iran — expropriation of British oil refineries 
in, 463-464, 469; United Nations: — par- 
ticipatmn in, 65, 104, 459, 464, 551; — 
International (’ourt of Justice on case of 
petroleum dispute with United Kingdom, 
348, 350, 464, 469, 824; — Soviet Union, dis¬ 
pute with, 137 138, 151, 156, 369, 402, 427- 
428, 448; — technical assistance, 551 
Iraq — Arab League, participation in, 800- 
804; League of Nations: — on dispute in¬ 
volving boundary of, 405; — mandated 
territory of, 672-673; United Nations: — 
participation in, 104, 306, 315, 706; — Trus¬ 
teeship (.’ouncil, participation in, 306, 316 
Irish Free State, (’ommonwealth, British, 
nicriiber of, 789-792 

IRO, tsee International Refugee Organization 
“Iron (’urtain,” 36, 431, 807-808. See also 
“Cold War” 

irrigation, international problems of, 556, 564. 
See also food 
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Ismay, Lord, NATO, Socn'tary-Gctionil of, 
782 788 

i.solationiMii in ^orJd afTains, 5(i 

Israel.cstablishiiuMil of .state of, 805, 440, 

448 445, 702; I’liited Nations, participation 
in, 104, 105, 845, 448 

Italy- Auti-Gomintern Laet, parti<‘ipant in, 
415, 422; aniianient.s, on, 470 470; eoni- 
niuni.siii in, 724, 745, S05; ('orfu, seizure of, 
407; Louneil of Europe, participation in, 
774; Europ(‘an Coal and Steel Coininunity, 
participation in, 700 701, 705; fascism in, 
11, 2S0, 808, 859, 800, 400 402, lOti 407, 
409, 415 424. 48(i, 477 , 504 , 745; Leajriie 
of Nalion.s: — - ]>articij)ation in, 40 51, 77, 
79, 118, lt)2, KiO, 2S5-2S(), 884, 859, 890, 
400- 402,40S, 41(i' 424; collaboration with, 
as non-rneinber stati*, 105; - - (‘cononiic and 
social co-operation, attitudes on, l(i2, 100, 
510; - Italo-EAhiopian dispute, SI, 117- 1 IS, 
857 85S, 400, 415-420, 4S0, S29;- ILO, 
l)articipation in, 174 175; — withdraw'al 
from, 175, 2S0, 804, 414, 417; NATO, in, 
724-725, 729, 742; Spanish Civil War, par¬ 
ticipation in, 421, 480; Trie.ste, claim to, 
829, 707; United Nations: — dtuisioii on 
colonies of, 7, 89, 92, 810-817, 828, 427, 445- 
440, ()98, 090, 707- 709, 840; — non-admis¬ 
sion to, 105; — technical as.sistanct', 558; 
— I'rieste, Italian Peace Treaty’ on, 142, 
829; World War 1, in. 111; W orld War 11: — 
in, 52, 227-22S, 808, 498; — peace treaties, 
498 

I'ro, see International Trade OiRanizatioii 
J'l'U, sefi International Telecommunieatkm 
Union 

Japan — Anti-Comintern Pact, participant in, 
415, 422; armaments, on, 470 477; C'hina, 
di.sputes and war with, 52, 02, 81, 115, 122, 
857, 400, 411-415, 478, 512; emigration to 
Uiiit.ed State.s, 51; CiATT, provisional asso- 
ciat«‘ member of, 574-575; ILO, participa¬ 
tion in, 175, 008, 620; League of Nations: — 
participation in, 412-415, OlO-Oll; — iiiaii- 
datory country under, 285—280, 072, 070, 
690; — plans for, 60 51, 118; — Sino-Japa- 
nese dispute in, 81, 115, 122, 857, 400, 411- 
415, 829; — racial equality, on, 295; — with- 
draw'al from, 175, 415; mandated i.slands of, 
02, 142, 302. 804-305, 310, 313, 315-310; 
opium traffic in, 040; power in Asia aft<»r 
World War II, 144; Ru.sso-Japanesc War, 
37-38; trade, on, 515; United Nations, que.s- 
tion of adnus.sion to, 105, 372, Sll; World 
War II: — in, 1-2, 20, 52, 227-228, 302-303, 
313, 432, 451, 640, 792, 810-811; —Japa¬ 
nese Pcacje Treaty, 811 
Jay Treaty of 1794, 38 
Jebb, Sir Gladwyn, on Korea, 455 
Jerusalem, see Palestine 

Jessup, Philip, on Berlin Blockade, 450; on 
peace plans, 50 

Jouhaux, Leon, on labor question, 173 

Kant, Immanuel, on international organiza¬ 
tion, 34, 400, 769 

Kashmir, dispute involving, 157, 446-448, 
409 

Kceiileyside, Hugh L., Director, Technical 
Assistance Administration, UN, 378 


Kellogg, Frank B., on pact renouncing war, 
1927, 129-130 

Kellogg-Briand I’act, 129-131, 400, 412-418, 
415, 488 484, 477, 4S0, 815 

Kerman, ( ieorgo F., S15-810 

Keynes, John Maynard, 229, 282-288, 237, 
507, 578, 882-888; and Bretton Woods C’o!\- 
ference, 287; food program, on, 282-288; 
monetary policy, on, 578; Paris Peace Con- 
ferenee, on, 507; UNHPA, on, 229 

Knowland, William S., Senator.Korean 

war, on, 402; Trygv'e Lie, on, 372 

Koo, W ellington, 52 -53, 59, 03, 83; League of 
Nations, at. Ihe, 53, S3: UN, at the, 52-58, 
59, 08, S8 

Korea- eolonialism in, 808, 451-452; North 
Korea, Democratic People’s Hepublie, 105, 
458; South Korea, Hejiublie of, elections in 
1948, 452 458; UN action in, 1, 74, 90, 92- 
94, 90, 140, 142, 144, 151, 152, 154, 157, 197, 
222, 848, 804, 800 809, 372, 877, 427, 487, 
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688 , 690-691, 694. 697, 700-701, 706-707; 
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296, 301, 305, 307, 328, 333, 355, 3f*)0, 400, 

406, 441, 507, 516, 518, 522, 599, 682, 684; 
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— Wimbledon, The, dispute, 406; election of 
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Red C ross Socriety, 159, 178, 182, 207, 502. 
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449-450, 409, 532, 540-542, 551, 553, 557- 
558, 572, 581, 586, 588, ,589, 592, 599, 
628, 632- 633, 712-719, 723. 729-733, 746- 
760, 773. 770, 779, 784, 790-800, 802, 805- 
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Reynaud, Paul, C.'ouncil of Europe, on, 776 
Rhee, ^yngman, and Korea, 452-463, 462- 
463 

Rhine Commission, 36, 520 
river commissions, 36-37, 41, 170, 620-523; 
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Korea, on, 451; iionaggression, on, 480; 
refugees from Germany, on, 618-619; United 
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391-396; — geographic distribution of, 381; 
— investigation of, 393-.394; — oath taken 
by, and question of loyalty, 354-355, 361- 
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Secret arv-tJeneral of the League of Nations, 
52, 70. 77. 82, 115, 120, 122, 123, 17,3-174, 
177, 285, 2S6. 298. 33t5, 338, 35(5-3(50, 362, 

373, 375, 379, .383, 387, 390, 408, 416; and 
Assembly, 77, 82, 2S5, 336, 35(5-357; and 
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1.36, 138-139, 149, 150, 154-1.56, 429-431. 
438, 446, 456, 482-486, 490-503: —Atomic 
Energy (-ornmission, 1.54, 490-494; — Com¬ 
mission on (.'onventional Armaments, 154- 
156, 497-499; — Commission for the (.’Con¬ 
trol of Arniaments and Armed Forces, 499— 
,503; — commissions of inquiry, 138-1.39, 
149, 429-4.31, 438, 446; —Committee of 
Expei-ts, 150, 156;— “Good Offices” C’om- 
niittce, 154; — Military Staff (,^ommittee, 
1,36,154, 456,482 486; Council of the League 
of Nations, comparisons with, 62, 67-70, 
120, 132, 135-1.36, 140, 142-146, 152. 167; 
disputes, peaceful settlement of, 37-38, 62, 
67, 85-86, 91, 102-103, 1.33, 135-157, 309- 
310, 322-323. 342. 365-366, 372, 426-460, 
463-470; disputes and situations, handling 
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of: — Anglo-Egyptuin question, 1947, 440; 

— Berlin Blockade, i;i7, 15.S, 157, 449-450; 

— (‘orfu (Imiinel dispute, 13S, 139, 145, 
140, 43S-44(), 4()9; — (’zechoslovakia, on 
communist coup d’etat in, 44S-449 ; — East- 
West conflict, ‘‘('old War”; ™ Formosa 
and People’s Rei>ublic of (’hum cotn])lamt, 
458; — (ireece, IMtish troops in, 4‘2H-4‘29, 
409; — Cireoce, conflict on borders of, 93, 
138, 140, 150 157, 429 431, 409; — Hydera¬ 
bad dispute with India, 448; — India- 
Pakistan disi)Ute, 138, 153, 157, 44t> 448; 

— Indonesia dispute, 7, 141-142, 140, 154, 
150-157, 343, 309, 432 430, 437, 447, 409; 

— Iranian dispute ^ith Soviet I'nion, 151, 

402, 427-428, 448; - Iranian disijute with 

United Kingdom, 40*1;— jurisdiction, 150, 
440, 448;— Kashmir dispute* between India 
and i’akistan, 138, 153, 157, 440 448, 409; 

— Korea, aggression in. 1, 3, 7, 140, 142, 
151 154, 157, StH, 300, 427, 454 459, 407- 
4()8, 484, 804, 811, 819 820, 822, 820, 829; 
sea a/so Korea (UNT c tion in); — Morocco. 
Frtmch Government’s difTiculties in, 1, 400- 
407; - " non-member states, participation of, 
140, 144-145, 340, 429;— Palestine ques¬ 
tion, 100, 142, 153, 157, 440 445, 455, 409; 

— ' proca'diire in peaceful settlement, 130- 
142; — Spanish question, 138, 139, 149- 

150, 151, 15(i, 430-437; — Syria-Lebaiion 
question in 1940, 151, 431-432; “domestic 
jurisdiction,” 3, 05-00, 70, 134, 135-130, 
140-141; Economic and Social ('ouncil, re¬ 
lationship with, 197, 2(K), 201, 220; estab¬ 
lishment, 80, 132-150; foree, use of, 136, 
154, 157, -sec also Korea (UN action in); 
General Assembly: — comparison wnth, 02, 
83, 85, 86, 91-100, 135-130, 142-145, 150, 
153-157, 197, 202, 409, 487, 8‘22, 840; — re¬ 
lationship with, 8(i, 91, 97-103, 100, 153, 340, 
409 470, 497; Intcrmitional ( durt of Justice: 

— election of, 105, 142-143; — relations 

with, 139, 340, 342-344, 434, 438 439, 404; 
Korea, reconstruction of, 197; meetings, 32, 
152-153; membership in, 25, 133-135, 139 * 
140, 142-144, 199; NA3'<), measures of, 
rcv>orted to, 720- 727; non-member particu- 
patiori in, 140, 144-145, 429 -431; presidency 
of, 149-150, 153-154; Rules of Procedure, 

151, 153, 150, 449; sanctions, 1, 3, 57, 58, 59, 
fi2'03, 07, 135-130, 140-141, 14(i-147, 151, 
443, 454-457, 4()3, 467, 822, 82(5, 829, 839; 
secretariat for, 32, 142, 210, 377; Se<Tetary- 
General, relations with, 70, 142, 154, 362- 
374; Soviet boycott of, 153-154, 157, 304, 
370, 372, 428, 454-455, 408; strategic trusts, 
administration of, 305, 308-309, 329-330, 
691, 707; suspension of Mend)er’s privilc^ges, 
67; Trieste, government of, 1, 142, 329-330, 
707; Trusteeship Gouncil, relations with, 1, 
69, 142, 319, 322-3*23, see also Security 
(.'ouncil, strategic trusts; voting procedures, 
67, 70, 90, 93, 13*2-133, 135. 137 157, 305. 
309-310. 344. 305. 371, 429-430, 432-438. 
440, 447, 449, 455, 459, 407. 4(58 470, 483. 
48(5, 488, 491, 493, 494 495, 497-499, 502. 
707, 720, 822, 837, 839-840; voting: - 
absentation, 140, 151 152, 157, 455. 4(58; 
-- abstention, 139 -140, 145, 151-152, 432, 
430, 438, 447, 459, 4(57, 499; — non-proce¬ 
dural mutters, oil, 137, 139, 146-147, 151; 


— procedural matters, on, 138-139,145-151, 
156, 433, 43(5; — unanimity, 143, 145-152, 
494;-- veto, use of, (57, 104, 133, 135, 137-- 
152, 305, 309-310, 344, 365, 371, 429-430, 
43*2, 434-435, 437-438, 440, 449, 459, 468- 
470, 483, 486, 491, 493 495, 497 499, 502, 
707, 7*26, 822, 839 840: — veto, “double,” 
149, 430, 437, 449; —Voting Statement of 
the Four Sponsoring (iovorninents, San 
VraneAsco Uonfercnce, 147-152, 154, 437, 
488 489; —weighted vote, 90, 152, 837 
self-determination of nations, principle of, 
27-28, 21*2, *282, ‘295, 400, 403, 447, 047, 67*2, 
084, 817 

Serologi(;al Reference Laborjitory, Denmark, 
(538-1539 

SlIAf’E, .see Supreme llead(iuarters Allied 
Powc‘rs lOurope (SFIAl’E), NATO 
shipping, international proV)lems of, see mari- 
1 ime 

Shotwcll, .lames T., 50, 55, 125, 022 
slavery and slave trade, international problems 
of. 27. 31. 37, 41. no, 182, 208, 212, 287, 288, 
314, 005, (540, (SFA), 075 
Smith, Adam, fn^e trade, on, 27, 255, 570 
Smut.s, General .Jan Ghristian, 50, 51, 75, 70, 
112-113, 101, 109, 183. 282-*283, 288, 333. 
355, 437, 474, (*)91-(i92, 790; League of 
Nations planning, on, 50, 51, 75, 76, 11*2 113, 
101, 109, 183, 3.33, .355, 474; mandatory 
principle, on, 282-283, 288; South Africa, on, 
437. 091-092 

Social Gommission, lUN, 202, 203, 205, 207, 
208, 211, 035, 040, 053-(556 
.social problems, international, see (‘hild welfare, 
cultural relations, education, health, humuTi 
rights, labor, narcotics, refugees, sciences, 
so(*ial sc iences, social w'(‘lfare, w^omeii 
social sciences, international activities of the, 
022, 79(5 

social security’, international promotion of, 57, 
61, 188, 192. 2(50, 2(52, 2(i4, 558, 602-605, 
(507, (i27-(>28, (5.30 (531, (547, (553, 7(54, 779. 
Sec also employment, labor 
social w'clfarc, international problems of, 
159-185, 188- 225, 227-277, 377-378, 527- 
5(59, 581-597, 599 623, (525-(5(59. 699-706, 
754, 773, 776, 802, 810. 816’ 819, 827, 831- 
836, 841 

socialism, and international organization, 177, 
771, 784 

Socialist Movement for United States of 
Fmrope, 771 

Somaliland, trusteeship of, 316-317, 328, 693, 
(59(5. 701, 707-708 

South Africa, see Union of South Africa 
South Pacific (-oinmissioTi, 810 
South Seas Regional (-ommission, 810 
South-West Africa—International C’ourt of 
Justice against incorporation of, by Union of 
South Africa, 346, 438; League of Nations 
mandates system of, regarding, 282, 284, 
340. 672, (574 (575, (590; UN 3Tusteeship 
Gouncil, in, 315, (591- 693 
sovereignty of nations, principle of, 2, 3, 12- 
13. 22 20, 31, 40, 46. 51, 58. (55-6(5, 70, 98 
99, 118-119, 134, 135 130, 184, 192, 194, 
213-214, 223, 229, 310, 310, 317, 330, 338. 
339. 341 342, 349-350, 373, 403, 405 400. 
431, 433. 43(5-440. 449, 450, 4(54, 484, 494- 
495, 503-504, 507, 517, 550, 560, 595-596. 
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606, 614. 619. 681. 706. 708-709. 734. 738. 
743, 745. 753. 759-760. 769. 771. 778-779. 
781. 805. 816. 821, 824-826 
Soviet Union — aggression, threat of, after 
World War II. 714-750, 766. 770, 826-827; 
anti-colonialism of, 64, 305, 314, 327, 435. 
466-467, 469, 690-691, 694, 701; armaments, 
on, 477-478, 485-503; atomic bomb, on, 
489-603: — explosion of, and development 
of hydrogen bomb, 3, 496; — outlawing of, 
493-494, 498, 500-503; China, and, 412, 451, 
458; for Soviet position on ('ommunist (-hina 
see Soviet Union, I'N; “Cold War,” on, 
13, 14, 26, 65. 135, 137-157, 230. 330, 333. 
364-367, 369-373, 390, 426-470, 489. 494- 
605, 528 530, 533, 541- 565, 573, 675, 651, 
668, 668, 690, 707-708, 718 -750, 758. 770, 
797, 804-808, 811, 815-816, 826-829, 840; 
Cominform (Communist Information Bu¬ 
reau), 431, 456, 626, 722. 804 807; (’omiii- 
tern (Third C’ommunist International), 804- 
805; Conference on lood and Agriculture, 
participation in, 232-234; Kthiopia, on 
Italy’s invasion of, 417; FAG, participa¬ 
tion in, 232; famine in, 609; Finland, dis¬ 
pute with, concerning Fastern Karelia, 338; 
Finnish War (1939), 81, 120, 385, 402, 423; 
GATT, non-participation in, 247, 573; Ger¬ 
man invasion of, 423; IIlRI) and IMF, on, 
237-238, 580; ICAO, on, 191, 250; II.O, on, 
259-260, 626; IRC, on. 268, 059; ITO, non- 
coopcration regarding, 246-247, 573; Inter¬ 
national Health (’onference (1946), in, 203; 
Korea, occupation forces in, 451-453; 
League of Nations: — non-membership in, 
46, 68, 120, 124, 134, 338-340, 414, 477, 481, 
510; — participation in, 402, 618; — expul¬ 
sion from, 120. 122, 385, 402, 423; Marshall 
Plan, opposition to, 528, 542, 720, 722, 749- 
750, 804-808; Molotov Plan, 804. 800-808; 
North Atlantic Treaty Organization, on, 
723-726, 808; Nuremberg Trials, in, 349; 
Palestine, on situation in, 445, 803; I’oland, 
conflict with, after World War 1,406; satel¬ 
lite states of, mutual protection treaties 
with, 804-805; Soviet-German noiiaggres- 
sion pact (1939), 423; Spanish Civil War, in, 
421; Tripolitania, proposed Soviet control of, 
69, 305; United Nations: — participation in, 
2. 68-73. 84-108, 132-157, 190-222, 228- 
238, 246-247, 263-264, 267, 268, 274, 304- 
330, 364-396, 426-470, 486-505, 527-565, 
680, 588. 597, 635-636, 641, 646-651, 658- 
069, 690-691, 694, 701, 707-708; —admis¬ 
sion of new Members, 63, 64-65, 86-87, 104- 
ia5, 134; —Berlin Blockade. 137, 449-450; 

— Byelorussian Republic, admission of, 63, 
64-65, 87; — Bretton Woods Conference, 
237-238; — British Commonwealth, posi¬ 
tion on representation of, 791; — China 
(People’s Republic), position on seating, 
364, 370. 372, 454, 458, 462, 469; — Czecho¬ 
slovakia, on communist coup d'6tat in. 449; 

— “domestic jurisdiction,’’ on, 98-99, 134, 
213, 428, 436, 449, 450, 456, 688, 647. 818, 
826; — Dumbarton Oaks Conference, at, 
62-63, 86-87, 98-103, 132-135, 143-149, 
190-191,194,199, 205; — ECOSOC.on, 85-86, 
191, 194, 200, 204. 206, 207-209, 212-210, 
221, 222, 546, 575; — economic and social 
problems, on separating, from security 


system. 191; — forced labor, charges of, 650; 
— General Assembly, on, 85-108, 469; — 
human rights, on, 646-647, 649; — Indo¬ 
nesia question, on, 433-435, 447; — Inter¬ 
national Court of Justice, participation in, 
341-345, 348-349; — Iran, dispute with, 
137-138, 161. 369, 402, 427-428, 448; — 
Italian colonies, disposition of, 445, 469; — 
Kashmir, on, 447; — Korean conflict, posi¬ 
tion on, 151-154,157, 348, 364-367, 454-^62, 
469, 489, 822; — Moscow Declaration of 
1943, 61, 85, 190“ 191; — non-self-governing 
territories, on, 327; — press, on freedom of, 
648; — San Francisco ('onference, at, 59, 
64-66, 87. 97-99. 190-194, 200, 212 217. 
304-328; — satellite states, on, 89, 91, 93. 
104-105, 138-139, 146, 150, 156, 221, 345- 
346, 366, 427-431, 436-440, 448-450, 452. 
456, 4()2, 488, 495, 499, 502-503, 528, 533, 
636, 642, 556, 573, 580, 583-584, (•)26. 636. 
646, 690, 740; — Secretariat, nationals em¬ 
ployed in, 380-381; — Secretariat, on role 
of, 375; — Secrctary-Ceneral, on 'ITygvo Lie 
as, 364-3()7, 373; — Security ('oiincil, partic¬ 
ipation in. 59, 62, 85, 86, 93, 98 108, 133- 
157, 469; — Security Council, i)oycott of, 
153-154, 157, 364, 370, 372, 428, 454-455, 
468, 690; — sovereignty, action to protect, 
12, 98-99. 194, 494-495; —Soviet Repub¬ 
lics, on each as separate Member of UN, 86; 
— Spain, on question of, 138, 149-150, 151, 
156, 430-437, 469; — specialized agencies, 
membership in, 372; — Syna-IiObanoii, on 
question of British and French troops in, 432; 
— techni(5al assistance* program, on, 548, 
550-551, 561; — Trusteeship Council and 
Non-Sclf-Governing ’I'erritories System, par¬ 
ticipation in, 59, 304-305, 308, 310, 314, 318, 
690-691, 694, 701, 707 -708; — veto, use of, 
59. 62, 135, 137-140, 146. 148-152, 344, 365, 
429^30, 432, 435, 437-438, 440, 449, 459, 

468, 494-495, 497-498, 502, 726; UNESC’O, 
non-participation in, 270; UNKHA, partic¬ 
ipation in. 194, 228-231, 534, 536-537; 
WHO, participation in, 194, 263-264, 267, 
635; WHO, resignation from, 194, 636; 
World War II, in, 52-53, 132-134, 190, 238, 
451 

Spaak, Paul-Henri, 90, 94, 147, 771-772, 776, 
777, 779, 781, 837 

Spain — Franco gov^ernniont of, 139, 2f)8, 422, 
436-437 ; League of Nations, participation in, 
121, 122, 285, 334; Spanish ( ivil War, 400, 
416, 421-423; United Nations, question 
b<?fore, 138, 139, 149-150, 161, 156, 436-437, 

469, 487 

specialized agencies, affiliated with the UN, 
196, 206. 218-221, 228-277. 327, 338, 348. 
354, 370. 372, 375, 377-378, 384, 387, 390, 
426, 430. 437. 441, 527-569, 582, 586-596, 
625-669, 698, 700, 704-705. 708, 809. 840- 
841, 878-879. See also separate listings of 
individual agencies 

Staley, Eugene, 56, 192-193 

Stalin, Joseph, 63-65, 148, 305. 426. 542 

Standard International Trade Classification, 
593 

standard of living, improvement of, 14-15, 69, 
187, 212-213, 215, 233, 241, 374, 613, 551. 
565, 559, 562, 584. See also employment, 
social security, social welfare 
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sti&ndards, unification of, in international 
organizations, 167, 184, 688-593, 696, 608 - 
610, 613. 621-fi22, 627-028. 631. 636, 639™ 
640, 646, 652, 739, 832 
state system (Western), 21-42, 828 
Statistical ( oniniission, UN, 202, 203, 205, 
210, 225. 592-593 

Stettinius, I^dward H., 99, 147, 213, 304, 429 
Stinison, Ht^iry, 304, 413-415 
St()i(j doctrine, and universalism, 20 
strategicr trusts, administration of, United 
Nations, 305, 308-309, 329-330, 691, 707 
Stresemann, (.lustav, Leagui! of Nations, lead¬ 
ership in, 127, 679 

sulisul'ves, iuteviiatioival problem of, 516 
Sudan, Anglo-Vigyptian rule of, 440, 804 
Suez (./anal, 417, 420, 440, 804 
Sully, Due de, universal ( hristian republic, on, 
33, 76S 

Supervisory llody fnart^otics control), Ueague 
of Nations, ISO, 206-207 
Supreme Allied ('ommander Europe, 
(SA(’KUU), NATO, 7-8. 734 73S 
Supreme Ivconomic ('ouncil, after World War 1, 
160, 230-231, 510, 521, 525 
Supreme Headquarters Allied Powers I'mrope 
(SHAPE.), NATO, 732, 735-740, 746 
Supreme War Council, World W ar 1, 40, 154, 
318, 400. 402, 441 

Sweden — Communist People’s Ib*public of 
China, recognition of, 367: Finland, dis¬ 
pute with, over Aaland Islands, 403; League 
of Nations, participation in, 76, 77, 285; 
United Nations; — participation in, 104, 
105, 250, 5(i6, 585, 589; — employment poli¬ 
cies, on, 585; — Neutral Nations Repatria¬ 
tion (Commission (Korea), member of, 462; 
— Seeretariat, nationals timployed by, 381 
Swiss Postal Administration, 257 
Switzerland — International ('ourt of Justice, 
participation in, 340; League of Nations, 
participation in, 77, 79, 419-420, 520; — 
llnited Nations, Neutral Nations Repatria¬ 
tion (Commission (Korea), member of, 462 
Sykes-Pieot Agreement of 1916, 281 
Syria — Arab League, member of, 8(K)-8()4; 
League of Nations, French policy on, 284, 
673, 801, 803; United Nations: — participa¬ 
tion in. 104, 306, 315, 431-432, 452, 573; 
— Lebaiion-Syria, question of 1946, 151, 
431-432, 803; — Trusteeship Council, par¬ 
ticipation in, 306, 315 

I'AH, see Technical Assistance Board 
TA(J', see Technical Assistance (’ommittee 
Taft, Robert A., international law, on, 332 
Taft, William H., peace plans, on, 48 
Tanganyika — mandated territory, League, 
672, 674-675, 677; Trusteeship Council, 
UN trust territory, 301, 321, 693-694, 697, 
700, 702 

tariffs, problems of, 27, 67, 69, 162, 189, 192, 
245-260, 341, 608-609, 611, 514-516, 624, 
630, 664, 671-676, 679, 684, 696, 606. 731, 
760-762, 764-766, 760. 762, 827, 831; trade 
barriers, erection of, 27, 1(52, 608-609, 611, 
614, 630, 663, 731, 827; trade barriers, lower¬ 
ing of. 67, 69, 189, 192, 246-247, 609, 614- 
616, 624, 664, 671, 674, 676, 684, 696, 666, 
760-761, 764-766, 831 

tax systems, international problems of, 41-42, 


168, 248, 253, 465, 513. 556, 667, 573-674, 
585-586, 690, 686, 754 

TCC, see Transport and Communications 
C’ommission 

Technical Assistance Board (TAB), UN, and 
program of, 206, 211, 221, 224, 207, 274, 
378. 630, 545-562, 565, 568, 638-639, 655, 
838, 841 

Technical Assistance (.^ommittee (TAC*), UN, 
206, 211, 549, 551 

Technical Assistance Program (Expanded), 
UN. 234, 275, 551-502, 580-581, 580, 590, 
594 596, 632, 635, 638-639, 653, 6()(V-667, 
698, 700, 704 705, 708 

technological advauce.meut, effect upon world 
organization, 8-9, 13-15, 46, 529, 559, 664, 
6 (\H, 784 

telecommunications, international problems of, 
31, 171-172, 257-258, 523, 587 
Temporary intiTiiational (.’ouncil for Educa¬ 
tional Heconstruction (TI(’l')R), 661 
Tennessee Valley Authority, U.S., 826, 833 
Thailand, United Nations, participation in, 
104, 105 

Thirty Years’ W ar, lesson of, 23, 25 
Thomas, Albert, and ILO, 174, 175-177, 182, 
390, Oil, 610-017, 029 
thorium, international control of, 492 
3'irami, 'I’reaty of, 407 

Tito, and governnuait of Y'ugoslavia, 365, 431, 
626, 707, 805-808 

Togolands (British and French), trust terri¬ 
tories, UN, 693 697, 700 
trade, intiTiiational problems of, 27, 31, 40-41, 
61, 6(>, 161-162, 166, 188- 1S9, 192 -'193, 212, 
216, 232-233, 236, 238, 241, 244-250, 276, 
314 315, 327, 400, 420, 405, 508-516, 624, 
529-542, 5G3--504, 571-576, 579, 581-586, 
593, 596, 611-612, 674, 676, 678, 683, 712, 
714-715, 731, 733, 748. 750-751, 753-756, 
758, 7(K)-760, 709, 790, 795, 804, 807, 809- 
SIO, 827, 831—832, 839; Proposals for the 
Expansion of World Trade and Employ¬ 
ment, 247; Reciprocal ’I'rade Agreements 
Act of 1934, 247; unfair trade practica-s, 51(>, 
575-570. See also exports, imports, tariffs 
transit and transport, international problems 
of, 31, 41, 110, 161, 169-171, 202, 204, 205, 
212, 216, 248, 250-256, 439. 613, 519- 523, 
531-633, 540-542, 557-558, 586-593. 596, 
019, 630-631. 646. 676. 704, 719, 748. 750. 
778, 831-832 

Trans-Jordan, Arab League, member of, 800- 
804 

Tran-sport and (Communications Commission 
(TCC), UN. 202, 204-205. 586-592 
treaties, 31; W^orld War II postwar peace 
treaties, 100-101, 135, 142, 345-346, 427, 
445, 450, 498, 693, 707-708, 720, 792, 811. 
See also diplomacy 

Trieste, Free Territory of, 1, 142, 329-330, 
707 

Tripolitania, Soviet control of, 69, 305 
Truman, Harry S., I*resident, 1, 214, 305, 430- 
431, 454. 458, 463, 498-499. 721-722, 734; 
Point Four Program of, 549; W'ostern Union, 
on, 721-722 

Truman Doctrine, 430-431, 771 
Trusteeship C’ouncil of the United Nations, 
65, 69. 93, 96. 101, 142, 199, 220. 301-324. 
372, 377, 390, 420, 442-^3. 630, 647, 688- 
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702, 835-836, 840-841; administering au¬ 
thorities, 313-324, 690-601, 693-709; Imrlget, 
,324, 695; (-ameroons, l^ritish and French, on, 
693-700; (’onimitt.ee on Kiiral lOconoinie 
Development, 698; Department of 'rnisti^e- 
ship and Information from Non-Si‘lM iovern- 
ing Territories, 1, 211, 312, 32(i, 377, 703; 
EC’OSOC’, function to report on non-secu¬ 
rity matters to, 308, 310; (*cononiic condi¬ 
tions in trust tcTritories, inuiroveinent of, 
697-099,701; education, on, 699-701; (ienera! 
Assotnhly, iurisdi<*tion of, 93, 96, 32.'> 32t), 
688-709; health program of, 700 701; visit¬ 
ing missions, (>9, 301 302, 307, 312, 319 
323, (iSS, (>95, t)97, 701-702; .foriisalem, 
responsibility for administration of. 442- 
443, 7()t); members of, lt)9, 310-312; New 
Cluinea, on, 693-694, 697, t»99-700; “ofien 
door” policy, on, 314-315, 323; Vacifu* 
Islands, on, 62, 302, 304 305, 310, 3l5-31ti. 
68 S. ()90 691, ()93, (>99-700: peace, main¬ 
tenance of, 309-310, 313, 322 323; T’er- 
manent Mandates (’ommission. League of 
Nations, comparisons with, 302, 312-313, 
318-319, 322-324, 688, 690-691. 694; peti¬ 
tions presented to the, 302, 307, 312, 319- 

323, 377, 688, 695-()97; questionnaires and 
report system of, 69, 302, 312, 318-319, 

324, 327- 328, 377, 688, 692, 695 69(>, 701- 
702, 705-706; Secretariat for, 211, 312 -313, 
324, 326, 377, 399; Secretary-deneral, ami 
the, 368; Se(!urity ('ouncil, assistance of, to 
the, 1. (>9, 142, 319, 322 323; self-govern¬ 
ment, development toward, 301-303, 305, 
314, 315, 322-323, 327, 44(), 693 (>94, 696, 
701-703, 70S; Somaliland, on. 31()-317, 328, 
693, 696, 701, 707-708; South-\\ (‘st Africa, 
on, 315, 691-693; standards of trusteeshij), 
formulation of, 322; Tanganyika, on, 301, 
321, 693-694, 697, 700, 702; territories 
brought under jurisdiction of, 315-317, 690- 
709; Togolaiids, on, 693- 697, 700; voluntary 
(^haractcT of the trust s>'stem, 69, 307, 317, 
322-323, 703; voting procedures of, (j7, 312, 
841; Western Samoa, on, 301, 320, 693, 696 
697, 699-7(K) 

tuberculosis, international camxjaigns to com¬ 
bat, 543, 635-636, (i54 

Tuberculosis Research Office, Denmark, 638 

Tunisia— Nationality Decrees in, IVmiaiient 
C-’ourt of International Justice opinion on, 
338, 405-406; ITnited Nations, France, on 
dispute with, 406-467, 824 

Turkey — Armenian refugees from, 616; Coun¬ 
cil of Euroi)e, member of, 773; economic 
development of, 13; NATO, partici^jation in, 
724-725, 727, 739; UN, participation in, 104, 
205, 4S7. 542 

Ukrainian Republic, United Nations, partici¬ 
pation in, 63, 64-65, 87, 104, 263, 432, 449, 
452, 636 

UMCX’, see United Maritime Uonsultntive 
C’ounoil 

UNCOK, see United Nations (Commission on 
Korea 

UNCTTRK, see United Nations (.’ommission 
for Unification and Rehabilitation of Korea 

unemx)loyiiient, see employment and labor 

UNKS( 'O, nee United Nations Educational, 
Scientific and (Cultural Organization 


UNIUEF, United Nations International 
(Children’s Emergency l''und 

“Uniforee,” defense organization of WesI.ern 
Union, 721 

Union for the Suppression of the African Slave 
'I'radts 41 

T'nion of International Associations, I5russel.s, 
and cultural coi>i)('ration, 183 

Union of South Africa--('oinmonwealth, 
Pritish, member of, 788-794; liCague of 
Nations, inand.Mtory country under, 282, 
285, 315, 34(>, (>74’675; U.A'rr, iiarticipa- 
tion in, 573 575; Uniti'd Nations — x>ar- 
ticipation in, 104, 308, ;tl5, 34(>, 348, 437- 
438. 573-575, 691-()93, 791, 794; - - Declara¬ 
tion of Human Hights, position on, (>46; - 

International ('oiirt of .fiistice, decision 
against incorporation of Territory of South- 
West Africa, 34(‘>, 438; — Indian minority 
in, on. 437 438, 794; — Trustt‘eship (’ouneil, 
participation in, 308, 315, (>91-693 

luiion of Soviet Socialist Hcpublic.s, see Soviet 
UnioTi 

Ibiited I'Airope Movement., 771 

United Kingdom - - Anglo-American C’arib- 
bean (’ommission, in, SOS; apix'asenxait of 
( lermaiiy and Italy, pre-W orld War II, 417- 
420, 422, 683; armaments, regulation of, 
474-481, 485 .504; Pritish Fabian Soci<*ty, 
48, 49, 74, 75, 161; British Foreign Office, 
75, 112, 161, 183, 282; l^ritish Imperial (.’on- 
fcrence and the Imperial War (.’abinet, 49, 
75, 810; Itritish Indei)endent T.abor Party, 
125, 259, 3()5-30t>, 446, (>25, 739, 759, 772, 
777; Churchill government, 739; colonial 
policy, 52, 57, 59, (>3, (>4, 189, 216, 281 289, 
302-329, 413-414, 445, (>72-677, 688-708, 
788-789, 791- 792, 794, 801, 803-804 , 808- 
809, 824, 835; (’ommittee of Imperial Ih*- 
fenee, 47, 49, 732; ('AME, initiation of, 270- 
271; Commonwealth of Nations, 78H-7V)4, 
810-811,827, (’omrnonwealth and the 

United Kingdom; ( onfc'renee on Food and 
Agriculture*, at, 232 234; (.’onservative Party, 
59, 772, 777; (’ouncil of Europe, participa¬ 
tion in, 767-784; devaluation of i)ound, 580; 
Ethiopian (juestinn, on, 357-358, 417-420, 
480; hairopean ( oal and Steel (’ommunity, 
on, 759 -760, 779—780; FAO, participation 
in, 194, 232-236, 537-540; (JATT, participa¬ 
tion in, 245-248, 573-576; (lerman rearma¬ 
ment, post-VN'orld V\'ar II, on, 741, 743, 745, 
779-780; Imperial Conferences, 789-790; 
luiX>erial Economic (k)nference, 789; Impe¬ 
rial War (’abinet, 112, 282, 288, 789; India: 
— administration of (before inclependencc), 
281; — and Indian Independence Act 
(1948), 446; IBHl), participation in, 236- 
244, ,538, 564-569; K’AO, participation in, 
63, 250-251, 589: ILO, participation in, 173. 

193, 194, 2.59-260; IMF, participation in, 

194, 236-239, 577-580; Inter-Allied (’oni- 
mittee on Post-War Requirements, estal>- 
lishment of, 189, 228; International Wheat 
Council, participation in, 228; IRO, par- 
ticji)ation in, 26S-2f>9; ITO (proposed), on, 
248-249; J.ahor (Jovornment of, 271, 625, 
759; League of Nations: — participation 
in. 46-52. 75-83, 111-131, 160-186, 281- 
299, 334, 357, 360, 402-424, 474-481, 607- 
525, 671-678, 683; — economic and social 
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cooperation, on, 161“ 162, 166, 172-173, 
177-1/8, 507, 510—511, 515; — marulatory 
country ur/icr, 285-280, 334, G72-677; — 
Morocco and Tunisia, dispute concerning 
nationality decrees, 338, 405“ 40(); Lend- 
Lease Ajiroements, 61, 189-100, 103, 540; 
loans (post-World War II) from U.S., 59 
Cl, 189, 193, 23(>-237, 247, 540, 749, 760; 
Marshall l*lan, participation in, 542, 731, 
749'750, 794; NATO, participation in, 723- 
724, 730-746, 792; Organization for I'co- 
noinic ('ouporation, iiarticipation in, 749- 
753; Palestine situation, on, 441-(i9(): Peo¬ 
ple’s llepuhlie, of China, roeognitiou of, 371, 
829; Spanish (‘ivil War, on, 421-422; trade, 
on, 61, 1S9, 21(‘», 232-233, 245-249, 315, 
515, 573 575, 790; United Nations: -- 

participation in, 52-73, 83-108, 132-157, 
188-225, 227-277, 302-330, 342 343, 346, 
349, 350, 42(1-470, 485-505, 527 569, 571- 
597, 625, 627, 631, 638 (‘.39, (>44-668, 791; 

— Pretton Woods (’onferenee, 236 238; 

— (‘onfcrcncc of Allicii MinistcTS of JOduca- 
tion, lS9;--(’orfu Channel case, 438 439, 
4(>9; — “domestic jurisdiction,” 98 99, 134, 
192; Ournharton Oaks (Conference, 62-63, 
85-87, 98-103, 190-193, 203, 205, 791; - 
K<'.otioii)ie. and Stic.ial (k)uncil, in, 203—205, 
207-209, 212, 214, 216, 218, 221-222, 224, 
582; — Kgypt, dispute with, 1947, 440, 469, 
804;—einployinent policies, on, 582-585; 

— Cicneral Assembly, on role of, 83 108, 
469; — (Ireece, question of Hritish troo]is 
in, 428-429, 441-442, 469; — human rights, 
on, (>44; — Indonesia ease on, 433 434; — 
International Court of Justice, in, 139, 342- 
343, 346, 350; — International (’ourt of Jus¬ 
tice, Anglo-Norw’cgian Fisheries Case, 342, 
465; — International (’ourt of Justice, (.'orfu 
C hannel ( ase, 139, 342, 438 439; - Inter¬ 
national Court of Justice, Iran, petroleura 
dispute with, 348, 350, 463 464 , 469, 824; 

— Italian colonies, disposition of, 445; — 
Korea, action in, 454, 459, 469, 544; — non- 
self-governing territories, on, 325-328;—• 
Palestine situation, on, 370, 441-442, 469; 

— San Francisco C’onfercnco, participation 
in, 59, 04-66, 87, 97-103, 190-193, 203, 212- 
218, 305-328, 790-791; —Secretariat, na¬ 
tionals employed by, 381; — Seeretary- 
Cleneral, on role of, 370; — Security Council, 
participation in, 85-108, 132-157; — Syria 
and Lebanon, British troops in, 432-433;—• 
technical assistance program, on, 548, 551; 

— Trusteeship (.'Ouncil and Non-Self-Clov- 
orning Territories SystiOm, on, 302-324, 688- 
708; —veto, on, 59. 62, 65, 146; UNFSC’O. 
in. 194, 270 271, 661-668; UNHRA, in, 191, 
194, 227-231, 532, 534 538; Western Unkm, 
on, 720-721; World War 1, in, 4(i-48, 110- 
111; World War 1, post-war period eco¬ 
nomic distress, on, 159-162; World War 11, 
participation in, 26, 52-04, 132-134, 188- 
189, 193, 230. 259, 358, 714, 770, 790; 
Work! War II, post-war period economic, 
distress, on, 52, 59. 144, 189, 193, 236-237, 
246, 442, 469. 527-528. 706. 714, 731, 749, 
760; World War II, United Maritime Au¬ 
thority, 255 

United Maritime Consultative Council 
(UMC(‘), 255, 588 


United Nations, 1, 6, 25-26, 28, 31, 32, 34. 

35, 37, 38, 41, 45. 46, 52-74, 84-108, 132- 
157, 187-225, 227-277, 301-330, 332-333, 
338 352, 354- 355, 356, 361-396, 426-470, 
474, 481-505, 508. 512, 527-569, 571-597, 
625-069, 688-709, 718-719, 725-727, 730, 
748-749. 752, 7()9, 790-792, 794, 797-798, 
800, 802-804, 807, 809, 811, 815-841; 855- 
877; Administrative Committee on Co¬ 
ordination (ACX’), 207, 219, 221, 222, 224, 
375, 655; admission to, 63, 64-65, (>7, 85-87, 
91,104-105, 107, 120, 143-145, 344, 837-838; 
armaments, regulation of, (i9, 86, 93, 94, 99, 
154, 474, 481 505, 821; Assemlily, 8ce Gen¬ 
eral Assembly; assessment of members, - 
104, 381; Atlantic (’barter, and, 188-189, 
214, 247, 302, 315; atomic energy, on, 154, 
271, 372, 490- 505; Atomic Energy (’ommis- 
sioii, sett Security Council (committees of); 
Pretton Woods Conforenc.o, 62, 190, 191, 
236-238; (’airo Declaration, 451, 458; “care¬ 
taker” rc‘gimes, 329-330, 694. 707-709; 
(‘barter of, see (’barter of the UN; “(/old 
War,” 13, 14, 26, 65, 135, 137-157, 230, 330, 
333. 364-367, 369-373, 390, 426-470, 489, 
494 505, 528-530, 533, 541-565, 573, 575, 
651, 658, 668, 690, 707-708, 718, 840; Com¬ 
munist (‘hina, question of seating, 364, 369, 
370-372, 454-456, 45S, 462-463; Con¬ 

ference on International Organization, see 
San Francisco Conference; (’ouncil of, see 
Security (’ouncil; Declaration of (1942), 61, 
64; disarniament, see United Nations, arma¬ 
ments, regulation of; disputes, handling of, 
420-471. See also (jleneral Assembly and 
Security Coun(;il for separate listing of in¬ 
dividual questions dealt with; “domestic 
jurisdiction,” issue of, before the, 3, 65-66, 
70, 98-99, 116, 134, 192, 213-214, 223, 229, 
310, 316, 326, 341 342, 349-350, 433, 436- 
437, 448, 449, 450, 455, 464, 588, 647. 706, 
81S, “doniostic jurisdiction,” 822, 824-826; 
DumViarton Daks ('onferenc.e (1944), 56, 62- 

65, 85-87, 91, 92, 94, 98-103, 132-136, 143- 
149, 190-218, 304, 361 362, 483, 489, 791, 
797; coordination wdthin, 204, 207, 208, 218- 
223, 562, 593; Economic; and Social Council 
and activities, see Economic and Social 
Council (l'X’OS(J(^’); establishment of, 52- 

66, 426; Field Service, 373, 445; General 
Assembly, see (ieneral Assembly: head¬ 
quarters of, New York City, 364, 375, 378, 

381- 382, 386; High C’ommissioner for 

Refugees, 044, 653, 657-659; International 
(’ourt of Justice*, see International C’ourt of 
Justiec; International Organization Im¬ 
munities Act of 1945, 386; League of Na¬ 
tions, coiTijiarisons with, 45-40, 56-62, 65- 
70, 73, 83-104, 166, 176, 187-188, 197,199- 
205, 210, 212, 218-220, 225, 228, 229, 231- 
232, 244 245, 250, 255, 259- 260, 202-264. 
266. 267, 270-277, 301-304, 308-330, 332, 
338-344, 354, 357, 361-363, 373, 375, 379, 

382- 3S4, 387, 389 390, 402. 408, 426 427, 
437. 4(>S, 474, 4S1-4S2. 489, 512. 545, 568, 
571, 576, 580-581, 586, 593-594, 596, (525, 
637-640, 642-644, 649, 654-655, 657-658, 
688, (>9()-(i91, (594, 697, 700-701, 706-707; 
“Little Assembly,” see General Assembly: 
membership in, see LTN, admission, also see 
listing of country concerned; Moscow 
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Declaration of 1943, 61, 85, 190-191, 451; 
non-self-ROverning territories system, aee 
General Assembly (Non-Self-Governing Ter¬ 
ritories); Potsdam Agreement, 135, 449, 
461, 458; San Francisco C’onference, see 
San Francisco Conference; Secretariat of, 
see Secretariat of the UN; Secretary-Gen¬ 
eral, the office of the, see Secretary-General 
of the UN; Security Council, see Security 
Council; sovereignty of Members, 25, 58, 
65-C(), 70, 98-99, ilO, 134. 192, 213 214, 
223, 229, 310, 316, 317, 341 342, 349-350, 
373, 431, 433, 430 440, 449, 450, 404. 4S4, 
494-495, 503-504, 550, 500, 595-590, 005, 
614, 019, 081, 70(). 70S-709, 821. 824-820; 
specialized agencies, relations with, see sep¬ 
arate listings of individual agen<*ies: Trustee¬ 
ship Council and system, see 'I’rusteeship 
C^ouncil; voting, see Kconomic and Social 
Council, General Assembly, Security (\mn- 
cil, Trusteeship Council; Yjiltn ('onference, 
62. 03, 87, 135. 147-149, 304-305 340, 420 

United Nations I’kbu-ational, Sci(*ntific and 
C'ultural Or^’anization (UNESCO), 7, 189, 
192, 194, 202, 219-220, 255, 209-274, 277, 
354, 372, 549, 552, 020, 035, 637, 039, 044, 
640, 053, 059-009, 700, 705, 838; arts, 
stimulation of the, 664-005; budget, 272, 
274, 660-001, 0r>0, 008-009; eomniunica- 
tiems, mass, 665 008; constitution, 192, 271, 
000, 6(i0-607; Director-General, 271-274, 
000-061; educational facilities, reoonstrut;- 
tion and devtdopment of, 270-274, ()01-003; 
establishment, 192, 270-272; fellowships 
awarded, 065-666, 700; functions, 271-274, 
G61-667; General (’onforenee of, 271-274, 
660; members, 271-272; sciences, encourage¬ 
ment of the, 663-600; structure, 271-274; 
Technical Assistance Board, relations w'ith, 
274, 549, 552, 660 

United Nations International U'hildren’s Emer¬ 
gency Fund (UNICEF), 207, 528, 534, 543, 
507, 595, 035-038, 043, 053-654, 660; estab¬ 
lishment of, 207, 543; food distributed by, 
543, 595, 630, 654; funds. 207, 543, 053; 
health program, 543, 654 

United Nations Relief and Rehabilitation 
Administration (UNKRA), 62, 191, 194, 
2(H, 207. 208. 216, 227-231, 255, 205. 208, 
270, 379, 508. 527-529, 532-538, 540, 542- 
543, 550. 553, 559, 595, 596, 053, 656, 658, 
749; Central (’onimittee, 229-231; (’ouncil, 
229-231, 533-536; Director CJeneral, 229- 
230; distribution of goods and services, 230, 
208, 534-535, 559, 595; establishment, 02, 
227-231, 268. 532; funds, 527-528, 532- 
535, 559; health functions, 265, 268, 534:- 
635, 635, 6.38; membership, 229-230, 5.38; 
personnel, 230-231, 534; refugee efforts, 208, 
268, 534, 656, 658; structure, 229; termina¬ 
tion, 207, 268, 528, 529, 633-538, 543, 653; 
voting, 229-230 

United Nations Scientific Conference on the 
Conservation and Utilization of Resources 
(UNSCCUR), in 1949, 558-559 

United States — agriculturtd protectionism. 
246, 249, 509, 571-572, 574; American Re¬ 
lief Administration, 616; American Social 
Hygiene Bureau, 613; Andresen amendment 
(Defense Production Act), 574; Anglo- 
American Caribbean Commission, participa¬ 


tion in, 808; anti-colonialism sentiment, 
281, 302, 303, 313, 315-316, 319; ANZUS 
Pact, participation in, 811, 827; armaments, 
on regulation of, 474, 476-477, 479-504; 
atomic bomb, on, 458-459, 489-503; Atomic 
Energy Act (MacMahon Bill), 495; Pricker 
Amendment, on, 652, 817, 824-825; cartels, 
desire to restrict, 240, 575-576, 588; (3vil 
Service Commission, 393; “(’old War,” on, 
13, 14, 26. 65, 135, 137-157, 230, 330, 333, 
364-307, 309 373, 390, 420-470, 489, 494- 
505, 52S-530. 533, 541- 505, 573, 575, 651, 
658, OGS, 690, 707-708, 718-750, 758, 770, 
797. 804-808. 811, 815-810, 820-829, 840; 
colonial policies of, 02, 90, 142, 303, 304- 
305, 310, 315-310, 327, 088, 090-091, 694, 
700, 704, 7-00. 708, S0S-S09; commodity 
agreements, on, 233, 245-246, 248, 537-540; 
(’onfiTcncii on Food and Agriculture, par¬ 
ticipation in, 2;{2-234; “containment” 
policy of, after World War II, 430, 4()7; De¬ 
fense lYoduction Act (and quota restric¬ 
tions), 574; Department of Agriculture, 232, 
230, 536; depression, possible economic, in, 
510-511, 530; Economic C’oopcration Ad¬ 
ministration (EC’A), 714, 751-750; European 
recovery, connection with, 159-102, 188- 
193, 204, 213, 227-277, 507-511, 514-515, 
527-509, 714-719, 723. 729-73.3, 740-750; 
European rearmament, on, 714, 719-721, 
728-740, 770 781; Export-Import Bank, 
540, 507; FAQ, participation in, 231-236, 
246, 430, .537-540; FBI check on UN per¬ 
sonnel, 393 394; food controls, lifting of, 
after World W ar II, 530; Foreign Assistance 
Act (1948), 751; Foreign (!)peration8 Ad- 
ministnition (FOA), 752; Formosa, naval 
forces sent to, 451, 458-4,59; GATT, par¬ 
ticipation in, 245-248, 250, 571-570; Cier- 
man economic recovery, on, 745, 747, 758, 
780; German rcarniain(?nt after W orld War 
II, 740, 743, 745, 779-780; hydrogen bomb, 
development of, 3; I15RD, participation 
in, 23()-244, 528, 538, 503-509; ICAO, 
participation in, 03, 250-251, 589-590; 

ILO, participation in, 174-175, 193, 259- 
260, 629, 030; IMF, participation in, 230- 
241, 577-581; IRO, participation in, 268- 
209, 528, 059; ITO (proposed), on, 248-250, 
571-676; ITU, participation in, 591; im¬ 
migration, on, 51, 614, 029, 057, 668; In¬ 
ternational Development Advisory Board, 
500; International W’heat (.'ouncil, participa¬ 
tion in, 228, 233, 240, 572; intervention in 
European conflicts, post-W’orld W’ar II, 430; 
isolationist policy of, prior to entry in 
World War II, 423; Kellogg-Briand Pact, 
on, 129-130; Korea, action in, see United 
States (United Nations, Korea); labor 
questions, on, 172-175, 259, 601, 605, 607; 
Latin America, relationship wdth, 795-800; 
League of Nations: — contributions to 
plans for. 46-52, 74-77, 80, 111-113, 474, 
see also W’'oodrow Wilson; — economic and 
social co-operation, attitudes on, 160-102, 
166. 179. 180, 244, 507-511, 514-515, 623; 
— non-membership in, and its effect, 45, 62, 
58. 60. 116, 119-120, 122, 126, 134, 163-165. 
174-175, 259, 291, 339-340, 385, 400, 402, 
409. 412-414, 424. 476, 477, 481. 610, 828- 
829; — Permanent Court of International 
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Justice, non-membership in, 334, 336; Lcnd- 
T-icase agreements, 61, 189-190, 193, 528, 
534, 540; loans abroad, 59, 61, 189-190, 193, 
247, 508, 510, 527-569, 596, 708, 723, 728- 
729, 748-755, 760, 771; Manchuria, policy 
on Japan’s invasion of, 412-415; Marshall 
Plan, 245, 373, 435, 448, 528-530, 541-542, 
557, 563, 565, 577, 579-580, 712, 720-722, 

727, 731, 746, 749-756, 771, 794, 804-808; 
inilitaTy assistance to Europe, post-World 
War 11, 714, 719-721, 728-746; Monroe 
Doctrine, 35, 51, IIG, 130, 796; Mutual De¬ 
fense Assistance Program, 1949, 528, 723, 

728, 734; Mutual Security Administration 
(MSA), 723, 728, 752; neutrality legislation, 
prior to World War II, 420-422; NA'rO, on. 
722-746, 784. 817, 825, 827; Nuremberg 
'“rriul, on, 349; Pacific islands, on (won from 
Japan in World War II), 62, 142, 302, 304- 
305, 310, 315—316; I’alestino, on, 441-445, 
469, 803-804; People’s Republic of (’hina, 
position on, 371; Philippine Islands and 
lrust(*eshiiJ question, on, 302-303; Point 
Pour I’rogram, 528, 549-551, 561; Pro¬ 
posals for the Expansion of World TOade 
and Employment, 1945, 247; Public Health 
Servie.e, 263. 266, 643, 833; recession in, 530, 
581-582, 628; Semite:—Charter of FN, 
hearings on and ratification of, 25, 66, 310; 
— Eureign Kedations C.’omniittec, 3, 58, 264, 
341, 727; — (lenocide C’onvention, on, 349- 
350;—League of Nations, refusal to ap¬ 
prove, 52, 116, 119, 339; — North Atlantic 
treaty, 722-725, 727, 743-744; —treaty- 
makitig, on, 40, 824-826; sf cial security, on, 
607; sovereignty, on question of, 4(), 58, 
65-66, 98-99, 134, 135-136, 192, 213-214, 
310, 316, 339, 341-342, 349-350; Spanish 
Civil War, on, 421-422; State Department, 
58, 84-85, 129-130, 189, 203, 210, 215, 228, 
232, 263, 303-304, 307, 361, 456, 482, 491, 
740, 745, 797, 808; tariffs, on, 162, 166, 189, 

192, 245-250, 508-509, 511, 614, 564, 571- 
576, 784; tel(?conmiunicatioiis, on control of, 
523; trade, position on, 162, 166, 189, 192— 

193, 245-250, 314, 465, 508-509, 511, 514, 

571-676, 784; treaty-making, on, 40, 824- 
826; Tric'stc, on government of, 330, 707; 
United Kingdom, loans to, after World War 
11, 59. 61. 189-190, 193, 236-237, 247, 640. 
See also Lend-Lease; United Nations: — par¬ 
ticipation in, 2, 7. 52-73, 83-108, 132-157, 
188-225, 227-277, 302-330, 341-343, 349- 
350, 301-396, 426-470, 482-505, 527-569, 
571-597, 635, 643-669, 688-709, 749;-- 
admission of new Members, on, 143; — 
llrotton Woods C’onference, participation in, 
230-238; — (-barter, ratification of, 490; — 
Congressional investigations of Communism 
in, 383, 385, 390-391; — Congressional 

limitations on matters before, 191, 192, 213- 
214, 304, 495, 533, 543, 561, 635, 661, 691, 
825; — Congressional legislation on matters 
before the, 484, 495; — “domestic jurisdic¬ 
tion.” on. 65-66, 98-99, 134. 135-136, 192, 
213-214, 316, 341-342, 349-350. 818, 824- 
826; — Dumbarton Oaks Conference, par¬ 
ticipation in, 56, 62-64, 85-87, 94, 98-103, 
132-136, 143-149, 190-193, 196, 202, 203, 
205, 212-218, 304; — Economic and Social 
Council, on, 193, 196, 199, 204-205, 207- 


120, 212-224, 682; — employment policies» 
on, 582-585; — General Assembly, on, 83- 
108, 469; — Genocide Convention, on non- 
ratification of, 349-350. 650, 825; — Greece, 
on bordc^r dispute of, 429-431; — Greece, 
on British troops in, 429, 469; — human 
rights, on, 644, 646-647, 651, 805; — In¬ 
donesia question, on, 433-436, 469; — 

International C’ourt of Justice, on, 341-343, 
349-350; — Italian colonies, on, 445; — 
Korea, action in, 157, 367, 368, 453-463, 468, 
544-545, 819-820, 829-830; —land reform, 
on, 556;— loan to finance construction oi 
hoadquarti?rs, 386; — Morocco, on rights of 
American nationals in, 465; — non-self-gov- 
€»rriing territories, on, 326-328; — press, on 
freedom of the, 648-649; — 8an Erancisco 
(.’onfereiHre, participation in, 56, 63-66, 84, 
87. 97-103, 190-193, 196, 202-203, 212-219, 
270, 301,304-328; — Secretariat, on position 
of, 382-396; — Secretariat, nationals em¬ 
ployed by, 381; — Secretary-General, on, 
361-373; — Security ('ouncil, participation 
in, 85-108, 132-157; — Senate action upon 
issues before, 229, 384-385, 484, 495; — 
Syria-Lobanon question, on, 432; — tech¬ 
nical assistance program, on, 528, 549-551, 
565; — Trusteeship ( ouncil and Non-Self- 
Governing Territories System, on, 199, 302- 
324, 688-709; — LTuted Nations Participa¬ 
tion Act of 1945 (on armed forces for UN), 
484;—United Nations Relief and Works 
Agency for Palestine Refugees, contribution 
to, 528; —veto, on the, 68-59, 62, 05, 142, 
140, 148, 365, 494-495; UNESGO, par¬ 
ticipation in, 270-274, 661, 666-669; 

UNICri;F, participation in, 207, 528, 543, 
653; UN HR A: — participation in, 191, 227- 
231, 527-529, 532-538; — Congressional 

opposition to, 191, 533, 749; WHO, partici¬ 
pation in, 264, 2(>6, 635, 643; war, on out- 
law'ing of, 129-130; World War I, participa¬ 
tion in, 46-48, 110-111, 129; —World War 
1, post-war period: — European economic 
distress, on, 169-162. 507-511, 514-516; — 
w^ar debts owed the, 508, 510; W orld W ar II, 
participation in, 26, 52-64, 132-134, 188- 
189. 302 

Uniting for Peace Resolution, UN, 88, 92, 457, 
459, 468, 487-489 

Universal Postal Union (UPU), 41, 46, 48, 49, 
74, 161, 162, 170, 172, 221, 25ff-257. 486, 
524, 586, 589, 691-592; budget. 221. 257; 
C’ongress of, 257; establishment, 256-257; 
functions, 257; membership in, 257, 524; 
X)er 80 iuiel of, 221, 257; voting procedures, 
257 

Universities Committee on Postwar Interna¬ 
tional Problems (1942), 66. 57 

UNKRA, see United Nations Korean Recon¬ 
struction Agency 

UNRRA, see United Nations Relief and Re¬ 
habilitation Administration 

UNRWAPRNE, see United Nations Relief 
and Works Agency for Palestine Refugees 
in the Near East 

UNSCCUR, see United Nations Scientific 
Conference on the Conservation and 
Utilization of Resources 

UNSCOB, see United Nations Special Com¬ 
mission on the Balkans 



916 


INDEX 


ITNSCOP, see United Nations Special Uom- 
mittee on Palestine 

Upper Silesia — disturbances in, pre-World 
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482, 491; “containment” policy of U.S., on, 
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1948 (military pact with l*hiroj)ean nations), 
722, 827 

Vandervclde, Emile, labor organization, on, 173 
Van Zeeland, Paul, united Europe, on, 770 
Venezuela, United Nations, participation in, 
104 

Venizelos, Eleutherios, and League of Nations, 
3»57 

Versailles Treaty. 28, 122, IGG, 1G9-175, 179, 
190, 290-293, 400-401, 40G, 410-411, 413- 
414, 41G. 474, 478. 480, 512, 518-520, 599, 
603, 049, G78, G80-G81. 829 
veto, use of, in international organizatioTis, 
57-59, G2-67, 91, 104, 135, 137-152, 27G. 
305, 309-310, 31G, 323, 344, 305. 371, 429- 
430, 432, 434-435, 437-438, 440, 449, 459, 
468-470, 483, 486, 491, 493-495, 497-499, 
502. 707, 726, 822, 839-840 
Vienna, Uongress of, 30, 33, 30- 37, 41, 107, 
520 

Vietnam — United Nations, non-admission 
to, 105; Vietminh Regime, United Nations, 
non-admission to, 105 
Vyshinsky, Andrei, on Trygve Lie, 305 

w’ages, on minimum, 174, 260 
war, causes of, 8; effects of, 8-10, 489-505; 
plans to prevent, before League of Na¬ 
tions. 33-42, 46, 48-50, 74-75, 111-112, 
131, 100-102, 281-282, 333, 355, 478. See 
also armaments, disputes, AN’orld War 1, 
World War II 

Wasliington Radio Conference (1927), 523 
Washington treaties on disarmament (1922), 
476 

Welles, Sumner, UN, on the, 84, 303 
West Indian Conference (Anglo-American 
Caribbean (’ommissiori), 808-809 
Western Samoa — mandatory territory, 
I.eague of Nations, 072, 073; trusteeship, 
UN, 301, 320, 093, 69fM>97, 099-700 
western state system, see state system 
Western Union (for military, political and 
economic cooperation), 720-722, 724, 738 
Westphalia, Treaty of (1048), 25, 20, 30, 31 
WETU, see World Federation of 3>ade Unions 
whaling, international regulation of, 616 
wheat, international problems of, 55, 228, 233, 
246, 516 

White, Harry Dexter, and Bretton Woods 
Conference, 237 

WHO, see World Health Organization 
Wilson, W oodrow. 46. 49. 50-51, 58, 74r-77, 


80. 111-113, 118-120. 160-162, 166, 189, 
282, 288, 290, 292-293, 295, 313, 333, 400, 
474; Danzig, on, 293; disarmament, on, 313, 
474; economic role of the Leagiio, on, 160- 
102; mandates system, on, 282, 288; peace¬ 
ful change, on, 118; religious freedom, on, 
295; Saar Territory, on, 290, 292; self- 
determination of nations, on, 27-28, 282, 
295; trade, on free, 162, 166; world court, on, 
333 

W’inaiit, John (J., and ILO, 259 
W ireless U'ek^graph Union, 41 
W’MO, see W'orld Meteorological Organization 
W'omen, Commission on the Status of, UN, 
204-206, 210, 644, (>50. 053 
women, international protection of, 80, 181- 
182. 203, 204 200, 210, 324, 601, 603-605, 
61.3-614, 629-030, (>33, 636, 644, 650, 653 - 
(i54 

w'ool, international problems of, 228, 247, 533 
W oolf, Leonard, on peace plans, post-World 
W ar I. 48, 49. Kil 

World Bank, see International Bank for Re¬ 
construction and Ilevelopmcnl (IBRD) 
W'orld C'onfercnfre on Trade and Employment 
(1947-1948), 248 

W'orhl ( ouiicil, peac'c system proi)oscd by 
W'inston Churchill, 133 
W’orld Economic Conference (1927), 168, 510 
W'orld Economic Conference (1933), 423 
W’orld Fed<Tatioti of 3>ado Unions (W'FI'U), 
201, 259, 583-584, (>26 
W’orld Federation of I’ N Associations, 201 
Tvorld goveniment, issue of, 11, 13, 47, 56, (>4, 
99, 107, 141, 372, 494 495, 503-504, 815, 
821-823 

W'orld Health Organization (W'HO), 66, 192, 
194-195, 202, 207, 219-221, 236, 255, 263- 
267, 275-276, 534, ,543, 549, 552, 561, 589, 
626, 634- 643, 653, 600, 062, 0(>0: Asscmblv, 

204, 260-207, 635, 638-()39; buflg('t, 260- 
207, 635, 038, 042, 043; cholera, on, 037- 
63S; (.’ommiilec on Biological Standardiza¬ 
tion, 039; drugs, production of, 030; epi¬ 
demiological in1i*IligeiH!e service, 637; estab¬ 
lishment, 00, 192, 203 -207, 035; evaluation 
of, 260—207, 543, (J43; fellowships awardi‘d 
\)y, 036-038; Health Organization, League 
of Nations, comparison with, 203-204, 200, 
270, 037-039, 042; hospital servic-es, 204; 
hygiene, on environmental, 204; information 
services, 037, 039, (J43; Interim (’ommission, 

205, 635; International Office of Public 
Health, Paris, question of merging with, 
263-265, 276, (>42; International Pharma¬ 
copeia, 639; malaria, on, 543, 609, 635-636; 
medical research, 264, 636-638; members, 
266; mental health, on, 264, 637, 642; nar¬ 
cotics, on control of, 640-642; nutrition, on, 
630; Pan American Sanitary Bureau, in¬ 
tegration with, 264-260, 635, 639. 642; 
personnel, 266, 276; regional committees, 
266-2()7, 638-039, 642, 660; socialized med¬ 
icine, controversy on, 635, 643; structure, 
265-267, 276; 'rechnical Assistance Board, 
funds from, 549, 552, 561, 635, 638; technical 
assistance given by, 267, 542, 635-643; 
Technical Pri'paratory ('ornmittee, 263; 
tuberculosis, oti, 543, 635-636; UNRRA, 
assumption of licalth function of, by, 265, 
635, 638; voting procedures, 264, 266 
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ruission. 111, 400, 400; Siij>rt*rne Kconomic 
Council, 1919, 100, 230 231, 510, 521, 525; 
Supreme A\’ar Couii d, Ki, 318, 400, 402, 
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World War II, and aftermath, 1 2, 13. 20, 28, 
30, 52-04, 132-134, 154. 188-195, 21<>, 227- 
277, 302-303, 313, 317. 339, 349 350, 358- 
359, 304, 385, 420, 428, 429, 432, 430, 438, 
440, 442, 440, 451, 472. 501, 508, 512-513, 

525, 527-538, 573, 57(i, 581-582, 594-595, 
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188, 210, 255, 420, 752, 810; Atlantic Dee* 
laration, 188 189; (\>rnbined Food lh>ard, 
210, 232, 537; (Jombiiied Hoards, 53-55, 
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304-305, .340, 420, 720, 791; trusteeship 
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Fast-West f^onfliet ovc'r (iia.'stion of, post- 
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bania, dispute with, 404; Marshall l*lan, on 
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• Soviet Cnion, opposition to, 431, (>2(>, 
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l^iiite<l Nations: — participation in, 65, 89, 
104, 146, 205, 230. 305. 534, 553; —techni¬ 
cal assistance, 553; UNRRA, funds from, 
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